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Forcward

At the request of the Committce on Vocational Education
Research and Development of the National Research‘Council, the author
of this paper was asked to develop a paper which would be concerncd
with, basicaliy, the relationship between vocational education and
human resource development. It was suggested that the author develop
a paper baéed on his research actiyities in vocational education in
particular and in human resource developmeﬁt and utilization in
general, rcflecting in large measure the work of the Institute for
Research on Human Resources, The Pcnnsylvania State University. of
which the author is director. This point is made in order to indicate
that the author has drawn heavily f;om.work in which he was both

directly and indirectly involved.

In general, the paper is concerned with certain structural

changes which are taking place in the labor market in particular

and in society in general and attempts to ipdicate the areas of
research in human resources to which voqaéional education could make
a contribution. There is, however, an undé}lying theme, explicit
and implicit, that vocational education has not, or.will not, accept

the challenge in the form of viewing its role in the educational arena

_in a broader context. Despite this apparent criticism;, realistically

the author continues to insist that vocational education does have
the oppoftunity to broaden its role.
The paper is divided into six scctions. The first section, a

brief introduction, attempts to suggest that with the improved resecarch

3
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knowledge, social and beﬁavioral scientists are beginuning to rcéognizel
there is more to human resource dcvelopment than skill traihing.

Section two discusses the need to develop an interdisciplinary
approach to rescarch in the ficld of human resources. In the author's
judgment, in general, vocational educatioﬁ has tended to ignore the
need for and the contributions of other social and behavioral sciences
in the developmeﬂk of a vocational education curriculum. Vocational
eudcation, like education in general, has teﬁded éo take the smaller
view of its role in society.

Section three concerns itself with certain structural changes

taking place in the labor market, changes to which vocational educa-

tion has not responded. Included in this scction is a rather full

‘discussion of the developments taking place "on the job," in terms of

greater participatioﬁ of workers in decisions affecting their jobs.
Here, too, vocational ecducation, in particular, and gducation. in
general, has not respondéd in a satisfactory manner.

In section four there is a discussion of the need to re-
allocate educational resources, particul%rly at a time when sources
of funds are declining while the demands on education are increasing.
Suggestions are offered for redesigning v0cgtional education, par-
ticularly for those students who find traditional college preparatory
and vocatioﬁal prog;aﬁs unsatisfactory.

Section five calls for the need to expand activities in the
area of assessment of cducational programs. Though there are still
many methodologicai and data collection probloms to be solved and
resolved, the task is to'éonccntrntc on those isgues and not to en-
gage in the endless controversy over whether such aséessmcpts can be
conducted. 4

i1 ' -



Scction six discusses the need for educational planning, a
sub’ 1bout which educators are ignorant. The processes of plan-
ning will reveal the basic weaknesses of our eudcational processcs

and lcad us in new directions.
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I. Introduction

In 1776 Adam Smith wrote An Inquiry into the Nature and

Causes of the Wealth of Nations;l In-discussihg what we would refer

to today as the ''gross national prdduét," he concluded that the GNP
is "reéulated by two different circumstances; first, by the skill,
dexterity, and judgment with whichﬁzfs labor is generally applied;
and second, by the ‘proportion between the number of those who are
embloyed in usecful labor, and that of ;hosé who are not so em-

ployed."2

Two centuries later we find Frederick li. Harbison publishing

ey

. . 3, .
a volume titled Human Resources as the Wealth of Nations™ in which
he asserts that 'human resources--not capital, nor income, nor

material resources--constitute the ultimate basis for the wealth of
'

nations.... Clearly, a country which is unable to develop the

skills and knowledge of its people and to utilize them effectively

b

in the national economy will be unable to develop anything clse."

1,. ' .
Any further references to this volume are found in the

-reprint by the Modern Library, New York, 1937.

21bid., p. lvii.

3Oxford University Press, New York, 1973..

4Ibid., P 3.



Harbison raises the question of whether the GNP should constitute
"the supreme or even the primary objective of nationwd economic
1"
policy. He suggests four indicators: per capita GNP, educa-
. - : 6
tional development, nutrition, and health.
For many years economists followed "the simple minded assump-
. ' . s ea 7 '
tion...that there is a Scotsman inside of every man....""  What
caused this shift in the emphasis of what constitutes the wealth of
nations? Eli Ginzberg suggests that the "revolution in psychology
has exercised a major influence on the potentialities of education
and training and therefore on the acquisition of skill, talent, and

competence.... "...the thrust of the new theory with regard to skill

acquisition is that cnvironmental opportunities hold the key.“8

In his book on The Development of Human Resources, Eli

* Ginzberg refers to "the new psychology" which "of all the intellectual
devclopments in the twentieth century none has had a more direct

and wide-spread influence on the theories and practices of child-

This approach "focused attention on the overriding

importance of the family situation in the development of the child's
) /

rearing...."

personality.”" It also “took a more favorable view toward human
potential; and, in effect, asserted that the quality of the environment

(in early childhood) was a major determinant of lator performance."

SIbid., p. 5.

*Ibia.
Eli Ginzberg, The Development of quﬂﬂ_Rengngg. MeGraw-

Hill Book Company, N. Y., 1966, p.4.
81_b.i£-, p. 4.

9McGraw—Hill Book Company, 1966, Chapter 6,

, - 7
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In addition, the new psychology "by stressing the extent to which
child behavior was dictated by natural drives..., shifted the focus
from a moralistic to a naturalistic basis." Finally, it "provided
an understanding of the ways in which emotional disturbance in later
life was linked to éefccts in the developmental process."

In three studies conducted by the Institute for Research on
Human Resources,.épal;sis supported these conclusions.

Although conventional wisdom poigtcd to the importance of a
high school diploma in the labor market, analysis did not support
this assumption. Although therc were significant differences be-
tween the two experimental grouﬁs——academic (or diploma) and skill
training--in terms of changes in their self-concepts while under-
going the experiments, this reflected primarily differences in the
qualities (administrative and teachér attitudes) of the programs,
rather than content. But, significantly, these differences did not
result in any differences'in labor mérket experiences. It appears
that the employment expectations of the dropouts who completed the
programs vere raised in that they expected "better" jobs. These
expectations were not,reaiized. This is suggested by the fact that
these subjects tended to be more dissatisficd with the jobs they
actually obtained, which, by objective indices, were not different
from those of the other subjects. The early developmental back-
ground of the subjccts appears to have played a more significant
role ig the labor ma;két experiences than the "retraining" or

10

“re—-cducation."

lOJncob J. Kaufwan and Morgan V. Lewis, The High School
Diploma: Credentianl for Employment? The Pennsylvania State: Uni-

versity, Institute for Research on Human Resources, 1972.

8
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In a study involving the introduction of a "humanities"
education program for young prisoﬁ inmates who had committed "adult"
crimes, it was found that the subjects had not developed a close
emotional relationship with their fathers. ! This failure to relate
in a positive way to the basic authoriﬁy figures in their lives
scems té be associated with their difficulties with the law. The
employment diffiéultieg experienced by participant§ in the Concen-
trated Employment Program, which was alsc coﬁducted.by the Institute,
stemmed from several causes. One of'the causes was a lack of voca-
tional.planning. The participants who were interviewéd had almost
no idea of what it means to choose a vocational goal and to cérry
out a plan to reach that goal. The deeply felt belief that such a
course of action is even possible for an individual is largely
developed from early family experiences.12

. In these studies, whether involving school dropouts, prison
youtﬁ, or ghetto unembloyed, the effect of a poor early enviroument
seems to affect the outcomes of -the experiments. The subjects find
it difficult to obtain access to the traditional ladders of upward

/
mobility. Their access is blocked by early childhocd experienccs
that predispose them télfailure when interacting with the traditional
institutions of our society. The failure is usually jnterpreted as

being caused by the "wrong" (i.e., wo middle-class) values. And the

llMorgan V. Lewis, Prison FEducation and Rchaliilitation:
Illusion or Reality?  The Pennsylvania State University, Institute

for Rescarch on Human Resources, 1973.

leorgan V. Lewis, Elchaanan Cohn, and David N. Hughes,
Recruiting, Placing, and Retaining the Hard-to-Fmploy. The Pemnsyl-
vania State University, Institute for Rescarch on Human Resources,

1971. 9
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programs themselves tend to operate on the assumption that, if
subjects are "indoctrinated" with these values, access will be
sbtained. Unfortunately, it seems that even if their values do
become more "middle-class," the structural barriers which blocked
them before the educational or training program continue to

block them. Such programs are insufficient to provide a good edu-
cation, orlaccess into.a labor union, or information about good
employment opportunities. These appear to be the ﬁbre basic
barriers, and not the differences in values.

It also appears that many of these persons have "dropped out"
of society and have found it éxécedingly difficult to reenter this
séciety, given the amount of effort our society is willing to
devote to the development of adaptive characteristics.

This type of finding tends Lo force the raising of the ques-
tion ‘of whether resources of society should ﬁot,he-divertea to
"improve" persons in their early years by affecting their environment,
or by making our institupions more responsive to the life styles cre-~
ated by these environments, rather than concentrating on "compensatory"

programs in the later years.
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ITI. The Need for an Interdisciplinary Approach
to Research on Human Resourcesl

During the ﬁast decade there has been a shift in fhe inter-
e¢sls of many labor economists from the research of the subject of
industrial relations to that of manpower or human resources research.
Whether this reflects the fact that research funds a?e available in
larger quantities.in the latter subject area or whether research funds
have.become available because of tpe growing interests of labor
economists in human resources can be left to others to determine. It
might be.suggested that labor economists have begun to realize that
the significant problems of human resources development and utiliza-
tion cannot be handled satisfactorily via the ecollective bargaining
process. The enactment éf extensive legislation, with its accompany-
ing appropriations for evaluation of these action prégrams, tends to
indicate.Congressiqnal agreement with this proposition.

With such realization, it scems that any attempt to coaduct
research.in the area of human resources calls for the full utilization
of the knowledge and methodologies of other behavioral and social
sciences.

It is thg purpose of this section (1) to define human resource
development and i;dicate that it encompasses more than the ecoﬁomic
point of view; (2) to indicate the areas in which the other bcﬁavioral

and social sciences can contribute to an understanding of the process;

(3) to emphasize that the human resource has characteristics different

1 . . - )
Based on a paper presented at a Biennial Meeting of the
Pennsylvania Conference of Economists.

11
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from those of other productive resources; (4) to discuss the question
of organizing these disciplines for human resource research; and (5)
to illustrate the uses to which this collective approach have been, or

could‘be‘ applied.

What Ts Human Resource Development?

Harbison ;nd H}ers have'defined human resource development
as '"the process of increasiﬁg the knowledge, the skills, and the
capacities oflall the people in a 50ciety."2 They go on to explain
that."in economic terms, it could be described as the accumulation
of human’ capital and its effective investment in the development of
an economy. In political terms, human resource devclopmcngfprcpares
peﬁple for adult participation in politipal processes, particularly
as citizens in a democracy. From the social and cultural points of
view, the developmént of human resources hcips people to lead fuller
and richer lives, less bound by tradition."3_

Within this framework it becomes evident that all of the
behavioral and social sciences have a signjficant contribution to
make in the arca of human resource development and that research in
each of the disciplines is required if we are to contribute to an

understanding of our human resources.

H

2Fredcricklnnrbison and Charles A. Myers, Education, Man-

power, and Economic Growth, (New York: MeGraw-Hill Book Company),
1964, p. 2. .

3

Ibid.

12
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Can the Other Behavioral and Social Sciences Contribute to
Rescarch on Human Resources?

A late collcaguc of mine in the field of psychol&gy oncef
stated that in experimental work it was natural for the disciplines
of economicé and psychology to merge ;hcir interegts. In his judg-
ment, on the one hand, economists had wany models but did not know
the cxperimental technique; to test these models. Psychologists, on
the other hand, were well trained in the ekpcrimental techniques but
lacked models on which'to apply these techniques.

In the development of rescarch designs there are basically
three épproaches: ~ the experimenp, the sample survey, and the case

"its

study.4 In the experimental design its greatest appeal is in
inherent logical rigor.'.'5 It requires the setting up of adequate
controls so that we know the influence.of one variable on another.
The sample survey, which requires a decision as to what group to
select and the collection of data on the group, provides the basis
for computing correlations among variables. " And the case study
involves an intcnsive examination of "many characteristics of one

6 ’
"7 All of these methods arc employed in human resource

‘unit' .
research, but it is my judgment that the economist is most poorly

trained in thesc methods. He must turn to the behavioral scientists,

basically the psychologist, sociologist, and anthropologist for

4
Bernard Berelson and Gary A. Stciner, Human Behavior, An
Inventory of Scientific Findings, (New York: Harcourt, Brace, and

World, Inc.), 1964, p. 18.
SIbiq., p. 22.

S1b1d., p. 27.
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assistance in this arca. This is not to implf that methodology is
the sole contribution of these discipli;es, but it is being asserted
that they are extremely effective in this phase of the research
process.

Frequently onc hears economists ufge that the other be-
hévioral and social sciences have little to offer in our understanding
of human behaviori In fact, some of the same criticism‘stems from
scholars Qithin these disciplines. It is not my tésk nor my ability
to support or reject this conclusion. But a review of a recent

publication by Berlson and Steiner of an inventory of scientific

findings in the area of ‘human behavior reveals a total of "1,045

. s . s . 7
numbered findings from the scientific study of human behavior."

The number could have been more or less, depending on the criteria
for selection, but the authors indicate that it represcuts "important

statements of proper generality for which there is some good amount

of scientific evidence."s- To what extent are econémists familiar
with this literature so that they could support the'hypothesis that
the other behavioral sciences have little, if anything, to offer in
the understanding of human bchavior? This does not mean that
économiét; must be knowledgeable in this area, but it does mean that
the other disciplines can assist us in the study of human resource

development.

"1bid., p. 659.

Ibid., p. 5, emphasis in original.

14
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Are Human Resources Different from Other Economic Resources?

In formulating a conceptual framework for research in the
field of human resouces, John C. Shearer has indicated that the
characteristics.of human resouces are distinguishable from other
productive resources in a number of ways.9 First, in the realm of
scarcity he notes that "these resources embody the ever-changing
human needs and wants which constitute the rcason for all economy
activity...." 1In other words the human resource is both a producer

and consumer. In addition, only human resources present what he

~calls "the nasty problem of surplus," which cannot automatically

be solved'by a price which "clears the market."

Second, Shearer points out that "human resources constitute
the only active factor of production” and that other factors of
production have "and produce value 6nly insofar as human resources
activate them and value their use to serve the end of humans."

Third, he states that "only Lhuman resources react to the
internal anq external influences. of productive processes." TFurther-
more, "the complex of psychological, social and political, as well
as economic, influences affect the cfficiency of human resources."
Because of these influences the actions of humans are highly un-
predictable and it can be asserted that "the ethnic concept of
"cconomic man' is a gross oversimplification of his complex nature."

- Fourth, Shearer asserts that a physical factor of production

can be obtained "by paying the market price" whercas the markets for

See John C. Shearer and Lsteban Lederman, Los Recursos
llumanos como Parte de Los Processos Fconomicos, (udnLlle Chile:
InsLiLuto Latino Americano de Planificacion Feonomica Y Soc]nl
Junio de 1963), passinm., particularly pp. 17-23.

15
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human resources are filled with such complex problems as "mobility,

'balkanization' of labor markets, the noneconemic values of man,

v
etc."

Fifth, it is stated by Shearer that "human resources are the
only resources that embody aptitudes and abilities which permit im-
provement of their value thropgh investment in their development."
Through - the procéss of education one can change "the nature of human
resources and, in consequence, in the nature.and valuc of their contri-
butions to production." This Fransférmation, however, requires the
element of time.

Sixth, human skills, like physical resources, are subject to
both obsolescence and depreciation, but, unlike physical resources,
dépreciate from lack of use rather than ffom use, in the case of
physical capital.

Finally, human resourcés are highly hetecrogeneous in terms of
physical and mental abilities and therefore make their measurement,
in terms of potertial contribution to production, exceedingly
difficult. /

Becausc of these special characteristics of human resoutrces,
in contrast Qith other resources, it can be agserted that any attempt
to measure, change, or understand them reduires the full-scale

application of knowledge and skills from all of the social and be-

‘havioral sciences.

Hov Can Rescarch on Human Resources Be Organized?

If, then, it is assumed that research in any arca of human

resources requires an expertise in methodology and a knowledge of

16
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the behavioral and social sciences, the qucétion arises as to whether
'a specific problem should be handled on a "tcam basis" or on the
assumption that "the best interdisciplinary reseorch is that which
goes on within one skull."10 The advantages' of the latter approach
are obvious, but the first step in planning it all "within one skull"
might well be the tcam approach, by which each of thc social or be-
haviorgl scientis;s learns the "way of thinking" of.the other. Max
Millikan has indicated that any attempt to understﬁnd'how nations
emerge "frém tradition into the modern world" required qﬁknowledge of
"the éomplcx economic, political, psychological, and social forces at

work...."ll

He indicated his sképticism of assembling a team of
sﬁecialists each of whom would apply his particular analytic
machinery to a part of the problem."12 Millikan poihted out that
"The history of inter-diéciplinary research is littered with the
failures of such teams to emerge with the kind of synthesis that goes
beyond partial insights."l3 He concludes, however, that "we were not

14

sure how elsec to proceed."

10A quotation of Hanns Sacks which appears in Everett E.
Hagen, On the Theory of Social Change, (The Dursey Press Inc.),
1962, p. x.

l}lbid., p. vii. -

121bid.

. i7
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A Few TIllustrations

formation and the social conditions affecting it."

These comments of Millikan appear in the preface to the volume

15 )
of Hagen, On the Theory of Social Change. This study. according

Y

to Hagen, was prompted by a question which arose in his mind as to
"Why have the people of some societies entered upon technological
. ' ulb . . .
progress sooner or more effectively than others?’ Since, in his
judgment, "the differences were due only in very minor degree to
economic obstacles, lack of information, or lack of training," he
turned his attention "to other possible courses of differences in

human behavior--to differences in personality, and hence personality

17

To what extent may the same questions be raised in our

attempts to develop human resource programs in this country? As an
illustration of the direct economic approach, one can cite the position
of Milton Friedman in which he suggests that a negative income tax

is one way by which we can subsidize the poor and raise their income

But, as has been stated by Herman Miller, "the more we

study poverty the more we £&nd that it is not just an economic

problem. It is an ewmotional, cultural, and political problem as

9

lSCited in footnote 10.
16Ibid., p- ix.

17Ihid. )

18

Milton Friedman, Capitalism and Frcedow, (University of

Chicago Press), 1962, p. 192.

9Herman P. Miller, "Major Elements of a Rescarch Program

for the Study of Poverty," in The Concept of Poverty, (Chamber of
Commerce of the United Statces), 1965, p. 115.

13
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With the development of a variety of Federal programs in the
health and welfare one finds that virtually all contain provisions for
their evaluation. But, one observer has indicated that the agencies

] . K] 1" . "20
have locked at this requirement as a formality." It was noted
that social scientists have made limited contributions in such type
of research because of the difficulties of conducting the experi-

' . : . 21
mental programs nécessary to carry on evaluation research. In
addition, it is suggested that the fear of the social scientists of
getting involved in this type of research, which is closely tied to
policy question, has limited the amount of such research work con-
22 . .
ducted by them. The argument is made that no longer can the social
scientist "retrevat from this assignment any more than it is for all
pPhysicists to avoid participation in the development and improvement
o Amutene w23 . : e
of destructive devices. This requires him to "participate or
rather take a major responsibility for the development of the action
framework," and to develop research designs of an experimental

24 L o
nature. If the economist is *o participate in such rescarch, he
will be required to utilize the services of and work with others in

/

the behavioral and social sciences.

Ouoward E. Freeman, "Conceptual Approaches to Assessing
Impacts of Large-Scale Intervention Programs,'" a paper presented at
the 1964 Mectings of the American Statistical Association, December
1964, (mimeographed), p. 2.

211bid.

zz_lhid., PP- 2—.3.
3Ibid.

Ibid.

19
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It is fair to state that with the expanding progrums, both
in aumbers and dollars spent, in héalth and welfare, we shall be
faced with the question of judging these programs on a "cost<bencfit"
basis if we want to allocate our resources most efficiently among the
: 25 N , .
various social action programs. The economists have been making
reasonable studies in developing techniques for analyzing costs and
benefits of certdin types of programs, particularly in the field of
education, but in an attempt to make such evaluations one is con-
fronted with the difficult problem of measuring certain qualitative
factors. For example, how does one measure the benefit of education
or training in terms of ‘the return of ‘an unemployed worker into the
labor force, not based on earnings but on the basis of raising the
dignity of the individurl? It seems to me that the allicd be-
havioral and social scicnces can help us considerably on this score.
Sherwood, in a paper on this general pfpblem‘of evaluating
action programs, calls for "the need for a much more vigorous effort
i i : 26
to increase general understanding of the need for" such kind of work.
In addition, he suggests "the need for the development of impact
4
models and the recogniiion that action research is.going to require
. . . . . w27
a delicate blending of action ideas, theory and research technique.

And, finally, he indicates "the nced for solutions to the problems of

5Clarcncc"C. Sherwood, "Methodological, Measurement, and
Social Action Counsiderations Related to the Assessment of Large-
Scale Demonstration Programs," paper presented at the 1964 meeting
of the American Statistical Association, (Chicago), December 29,
1964, (mimcographed), pp. 3-4. :

QHliﬂ" p- 22,
27Ibid.

o . 20
ERIC

Aruitoxt provided by Eic:



16

the measurement of and rclationships betwecen changes and the develop-

. . C s . . 28
ment and application of prediction instrument technique."

281bid.

21
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III. Structural Changes in the Labor Mnykgﬁl

—

Onc must recognize that significant structural changes are
taking place in the labor market which cannot be ignored by voca-

tional educators.

. The Decline in the Birth Rate

The most significant change during the past decade, in the

words of the Manpower Report of the President for 1973, "...has been

the clearly marked transition from the thfee—child to the two-child
family average."

In the short-run, this change will be reflected'in a sharp
increase in the number of married women who will work or who will
seek work. TFor example, by 1980 it is expected that 1.7 million
more women will be in the labor force because of this drop in family
éize{ In-the longer run, say by 1985, there will be fewcr‘yOunger
workers entering the labor force and the post Worid War II baby-boom -
generation will be in the peak working age group of 35 to 54. And
bv the year 2000, we shall have a wmuch oldér population.

The implications of this drop in the birth rate in terms of
our educational system, our health-care delivery system, training,
etc., are profound. What.effcct will this 5ging population have on
our life-styles qnd social climate which today are so youth-oriented?

For the remainder of this century the proportion of those persons

]Nntcrinl in this section has been drawn heavily [rom a paper
by the author which appeared in "The Manpower Scene of the 1980s,"
Manpower Projections for Developmental Disabilities in the 1980s,
Temple University, 1974.
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who are cconomically dependent will decline and the proporticn who
are economically productive will rise. What are the implications of

this shift on our society?

The Rise in Educational Levéls

Second, the proportion of workers who are better educated

- (only in the sense” that they have completed more years of schooling)

has been rising and will continue to rise.‘ It caﬂ also be assumed
that technological advances will result in a decline in the number
and proportion of jobs requiring limited skills and education. With
such an "upgrading" in the labor force, the relative position of the

so-called "disadvantaged" in the labor market may well deteriorate.’
K

Acceptance of Higher Rates of Unemployment

Third, therz has bee%xa greater acceptance of higher levels
of‘unémployment—*sa;, an ave:ége of 5 or even 6 percent—-as '‘normal"
to offset inflation: This average hides the much higher incidence
of unemployment of marginal groups in the labor market and large
numbers of "discouraged' workers. Regardlgss of the correctness of
the assumption that a lower rate of uneﬁployment would be at the

expense of inflation--generally regarded as a greater evil--it would

appear this higher level of uncmploymeht will continue to be ronsidered

.as "acceptable.”" Contributing to this acceptance of a relatively high

rate of unemployment is the concern over the balance of payments
problem, in which it's assumed that the "high" wages of American
workers contribute to this problem. All of these factors will con-

tribute to a labor market situation in which employers will not have
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to compcte for workers and will scek workers whose productivity is

high.

Women

Fourth, one cannot ignore the-recent increased iabor force
participation of women, particulafly married women, accompanied by
increased militan;y on‘their part.

Generall+ ./omen have been marginal partigipants in the labor
force as they tend to move in and out of the labor force. Their
labor force participation decisions are subject to childbirth, home
duties, and the decisions of their husbands. Since single women are
free of some of these influences, their labor force participation
rate is significantly higher than their married counterparts. Since
married women's rates increased much more rapidly than nonmarried
women, the gap between them has narrowed somewhat in the past décade.
The gap between participakion rates for single and married women
also exist§ for blacks, but blacks as a whole differ significantly
from white women regardless of marital status.

The fact that women's labor force participation differs
significantly by marital status is not due to the factor of marital
status per sc, but rather to the fact that the factors affecting
the two groups differ considerably.

The presence of children scems to exert a much stronger
influence on the labof ?orcc bcyavior of married and nommarried
women than does marital status. Single women with no children
have labor force participation rates only nine points higher than

marrizd women with no children. Single women with children, on the
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other hand, had participation rates 34 percent lower than those
without children.
With respect to labor force participation rates for women,

the ranking from high to low is as follows:

1. Single women without children
2. Married women without children
3. Single women with children

4., Married women with children

The entry;rékit, and overall marginal participation of
married women in the labor force is a.complex phenomenon. The
married woman mﬁkes decisions with respect to work not only as
ﬁart of a family unit but also as an individual. Therefore, in
entering the labor force she attempts to mdximize eithér her own
welﬁa;e, subject to the constraint of her husband and/or family,
or her family's welfare éubject to the constraint of her own well-
being. It Shoﬁld be recognized that the constraints may change
over her lifétime. .

She may work early in the marriage, perhaps to save for a
home, may withdraw from the labor force to raiée children, and may
reenter once the children have left home. For the majority of
mar;icd wbmen, the lifg work cycle is typical. While the presence
of childrén in the family unit makeg the greatest impact on a
woman's decision.to enter the labor force, several other important
factors not only influence that decision, but also intéract with

each other. That is, the desire to own a home may postpone the

having of children, or the desire to have additional amenitics or
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send older children to college may mecan quicker reentry into the labor

force than would otherwise have becen the case.

Gencrally, the other factors can be stated as those relating

10.

11.

12.

Given the leisure, paid work and nonpaid work (housework)

context’ of the decision to work by the wife and mother we sec strong

increased female participation.

toward elimination of

Uncemployment

Overall demand-for women workers .
Supp1; (overall) of women workers
Earnings

Husband's income

Educational level

Children

Age

Previous labor force experience
Atiitudes toward work

Other psychological characteristics

Custom and tradition

factors at work simultaneously and in the same direction--leading to

productivity in the home, coupled with better products (preparcd
foods) and services (day cérc), have ténded to increase the women's
-desire to work. The changing customs, traditions and attitudes, the
changing structurc of employment with the increase in the service

industries, the rising cducational levels, and the gradual move
R4
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for women. The increased desire to work as well as the expanded
opportunity for women to work, therefore, "explain" why more married

women work.

Minority Groués

Fifth, manpower and educational planners have, since 1560,
concentrated on the problchs of minority éroups because of continued
disparities betwecen Blacks and whiles in terﬁs of income, employment,
and overall standards of living. Discrimination continues to be
examined as a causal factor which contributes to these disparities,
since employers tend ﬁo differentiate between minority groups and
whites for reasons othev than pioductivity. 1In the early years, the
labor force participation rate of whites tends to be higher than
Blacks while the situation is reQersed (but to a lesser degree) in
the older age categories.

Of course, race ber se does not influence labor force parti-
cipation. _Rathér the characteristics that the races possess (or that
they ére perceived to possess) influence their labor force behavior.
Differences in those characteristics, therefore, between whites and
Blacks should give some indication as to why differential participa-
tion rates are obscrved. Paft of the difference in the characteris-
tics may, howéver, be the result of discrimination. Differentials
in cducation level may, inrcality. be the effects of discyimination._

- The policy %mpiicntiOns'of a lower labor force participation
rate of Blacks duc to discrimination are quite different ones from
those due to lack of cducation, for example. Altheugh the evidence

to date indicates that discrimination has distorted iabor markets,
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incomes, and employment for biacks, even in light of reccent cduca-
tional and income gains, the evidence is far from conclusive and in
éome cases contradictqry.

The question of whethar to institute policices to eliminate
discrimination or to iacrezse the mafket power of Blacks through

training and education rests on a resolving of the issue to the

-extent to which discrimination has caused: the extent of a lower rate

of laber force participation by Blacks.

On the basis of a number of stﬁdies we might say (1) that as
measured by uuemployment rates, black workers' jobs are only half as
secure aé white workers' jobs, (2) the discouragement effect for
Blacks (of all ages) is proportionately stronger than for whites,
and (3) therefore, we would expect the préportionately lower rates
of labor force partiq}gation for %lack maleé and black females.

One final comment on Black labor férce participation should
bte made, particularly with respect to the influence of educational
levels on thé participation rates. Although the gap between white
and nonwvhite levels of education has be;n’steadily narvowing over
the last decade, it is likely that the increase in overall educational
levels of Blacks was generated more by the significant increases in

Blacks with less than a high school diploma rather than the elimiunation

of disparities in college education. The Blacks have not really ox-

perienced any substantial improvement in their occupational distribu-

_tion. They are still being confined, to a large extent, to lower

Paying, marginal occupations, either because ‘of continued cducational

disparities, market imperfections, or racial discrimination, The
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observed lalior force behavior of Blacks manifests a complex combina-

tion of all factors mentioned.

_ Thé Elderly

Sixth, according to the 1973 Manpower Report of the President,

an incréase of 43 percent in the number of‘pérsons 65 years and over
can bexgxpected by the end of the century. Of the total people re-
corded as not being in the labor force iﬁ 1972, neaxly 60 percent were
out of the labor force due to rctircement and old age. The effcct of

age is also reflected- in the decline in the labor force participation

‘rates for all age, sex, and marital status groups. For elderly

single wmales and single females, labor force participatien rates
have showp a tendency to increase during the last several vears,
after having declined steadily since 1947.

However, clderly married males exhibit onl} slightly higher
labor force p;rticipation rates than for nonmarrieds, while single
clderly females havg rates over two times higher than their married

counterparts. Married elderly female participation rates have

_remained fairly constant over the last several decades while the rates

for married males age 65 and over have declined steadily over the
same period. Regardless of marital status,'clderly males participate
in the labor force morenghan feinales.

_The secular depliné in participation rates for all groups--
especially those whose participation rates were high to begin with
(marriced and single wmales, single females)--is understandable given
the gfowth in quantity and quality of peusion and retivement plans,

social sccurity allotments, and forced vetircment provisions,
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Over the life work cycle of a worker it is to be expected
that labor force participﬁtion will decline the older a person be-
comes, simply because of the aging process itself. What has been of
concern tc¢ many economists, sociologists, and‘psycﬁologists is that
the drop comes so-abruptly between the ages of 64 and 65--for arti-
ficial reasons and not labor market reasons. Certainly.some addi-
tional research needs to be done to estimate the cost to society of
forced removal from the work force of potentially productive people.

Another serious problem faced by oider workers is that of

urnemployment. These individuals more than likely are very closely

.tied to jobs and/or occupaticns, perhaps are not as productive as

they once were {or are thought to be less productive), and are less
likely to be able or want to move to another job, industry, or region
in search of a similar job. Studies have shown a general recluctance

or unwillingness of older workers to retrain for existing job

.opportunities.

Therefore, the conclusion that older workers are willing to
accept lower wages if they could find jobs scems reasonable. However,
only about a third of the older wo%kers felt they had a good chance
of finding.wbrk at even a lowér wage as compared to Lhose whose age
was less than 35, of whom th%ec—fifths felt their own chances to be

good or very good.

Some rescarchers report that older workers' behu,ior reflects

_their attempt to maximize the expected value. of their remaining work

lives. But they point ocut that older workers' perception of the

market may be distorted by the hiring practices of firms with respect

to older workers and by the fact tht the only jobs open to them may

be low payihg jobs——perhaps even at entry level.
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Job Improvement

The pasﬁ decade has seen a heavy emphasis placed on the unecm-
plbyed and the undercmployéd. This resulted in numcroué efforts to
provide proper'training to the unemployed and underemployed and thus
facilitate their employment and job upéradiné. It was argued and
accepted that a viable solution to the problem of povérty lay in
education and training opportunities-fo;'rhe poor and the disadvantaged.

The-emphasis on the unemployed andtthe programs aimed to

facilitate their ecmployment obscured the plight of the people already

‘employed. A Department of Labor report? indicates that there are

approximately 20 million employed people who are making between $5,000
to $10,000 per year. They are econpmically trapped apd sociali}bi
scorned. Many of thie working poor earn just slightly more than wel-
fare:recipients, bear a hgévy burden of taxes, and have little
political influence. .OthefS, with<somewhat highér inéome, find their
living standards being lowered by the increased deﬁénds upon their
take-home pay and inflation.

In consideration of the plight of these employed workers,
recent emphasis has focused on studying their_ problems and seeking

some'solutions.3 The key problems are: lack of job improvement and

promotion, safety and health; job security; and chailenging work.a

2. . )

United States Manpower in the Nineteen Seventies, Department
of Labor, 1970; also a speech given by Assistant Socnct:rv of Labor,
Jerome M. Rosow, "Blue-Collar Blues," on October 30, 1971.

. Scymour Brandwein, "Upgrading: Program Experience and
Policy Considerations," a paper presented at 3lst¢ Meeting of the
National Manpower Adv1501y Committee, September 17, 1971.

" editorial, The New York Times, September 8,
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The importance of providing employment for-the unemployed
cannot be denied. At the same time, the plight of the employed but
trapped workers cannot he ignofed. The plights of both aré grave.
An attempt to imprbve the quality of work through.promotional oppor-
tunities and on—the-joB training will give the working poor a chance
to earn better than subsistence wages. The opportunities for advance-
ment will enablerthe presently t?apped workers to improve the quality
of their life, not only by enabling them to enjoy the products of
prosperity, but also by providing thém with challenging work. The
openings provided by the promotion of thosc presently in low level
jobs will provide opportunities to hire those presently unemployed.

Changing technology needs and requires an adaptable labor
force. It is, therefore, necessary to formulate guidelines--both
long run and short run--which will provide flexibility on one hand
and the ready, trained labor force on the other.  Such guidelines
will eliminate the excessés or shortﬁges of~ the labor force which
occur cyclically in special areas of emp]oyment.5

Workers dissatisfied with &heir Sobs are certainly not a new
phenomenon. The problem of discoptented employees encompasses both
the white-collar and the blue-collar worker. What is new is the
intensity of their complaints and their increased willingness to do
something about it._ It should be clear from worker rebellions that
thé rebellion does not %tem from traditional complaints about moncy
;nd work conditions and thus cannot ﬁe solved by merely wore pay.

Rather, the problem stems from doep psychological wounds. This was

5 .
R. A. Lester, “The Adaptation of Labor Resources to Chang-
ing Needs,'" Mounthly Labor Review, March 1966, pp. 245-49,
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confirmed by a national survey published in the Monthly Labor Review

which ranked the characteristics which the workers felt contributed
Eo job satisfaction. Demand for higher salary was ranked last,
while having a supervisor taking a personal 'interest and praising
good work; recéiving adequate help, assistance, time and tocls to do
the job; and the fceling that promotions are handled fairly by the
emﬁloyer were ranked fiféﬁ, second, and third respectivcly.6 Worker
disconteﬁt is visible through the disruptions in the productions
process——-sabotage, incomplete work, high absenteeism, high turnover
rate, inefficient work, slow down, etc.

In modern times, the primary emphasis of th¢ managerial pro-
éess has-been placed on ecfficiency. In order to achieve efficiency,
it was deemed necessary that the work ﬁrocess he simplified so that
more cpuld be accomplished without taxing the ability of the worker.
"In spite of a culture which‘emphasized speed and mechanization to a
degree which makes for rébot—like performance, the old values of
craf tsmanship, of creativity, of individual initiative, and of self-

determination are very much alive in millions of American workers.

Men still prefer jobs which challenge their skills and give them

some measurc of decision making and responsibility. The fact that

the great majority of jobs offer a routinized work content is a

e
Neal Q. Herrick and R P. Quinn, "The Working Conditions
Survey as a Source of ‘Social Indicators,' Monthly lLabor Review 94,
No. 4, April 1971, pp. 15-24. - :

The New York Times, January 23, 1972. In a ncws report on
General Mgf;;rgufaFdstown, Ohio, assembly plant, it was veported that
even though the wages arce good, one of the wmain reasons for discon-
tent scems to be a lack of opportunitics to express one's ability.
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constant source of frustration to the man who still has some crafts-
, . ) ) 8 :
menship and enterprise in his make-up. There are cases.of people
who do not want more responsibility; they may have different ideas
about sclf-development, and they may not be prepared for the added
responsibility that accompanics.an cxpanded role.9 But these are
exceptions. "By and large, people seek more responsibility, more
skill-demanding jobs than they hold, and as they are able to attain
these more demanding jobs, they become happier, better adjusted, and
. nl0 . To.e ,

suffer fewer health complaints. Besides, if the workers derive
most of their~satisfaction away from their jobs, then there is some-—
thing wrong with the system and there is a nced to restructure the
. , P . 11
jobs such that both the efficicncy and the humanism are recaptured.

There arc various terms used to describe thedevelopment of
the labor force. '"Upgrading" usually is defined to include training
and advaucement of nonsupervisory workers to higher paving jobs

- . - TR 12 1 " e

after successful completion of training. Job enlargement" or "job

enrichment" implies that the nature of the iob is broadened and the

8Danial Katz and Robert L. Kahn, The Social T'svchology of
Organizations (New York: John Wiley & Sons, Inc., 196t) p. 373.

9Strauss, G. “"Some Notes on Power Equalization," in H. Leavitt
(ed.) The Social Science of Organizations (Englewood Cliff, N. J.:
Prentice-llall, 1963).

10

Katz and Kahn, op. cit., p. 364.

llJohn Kcnnoth'Calbrnith, The New 1nduélrigl;5tatg {Boston:
Houghton Mifflin, 1967). o

lzConfcroncc on Upgrading and New Carcers, sponsored by the
Maupower Policy Task Force, March 20, 1970, in Washington, D. C.;
also J. R. Bright, Automation and Management, (Boston, Mass.:
llarvard Business School, Division of Rescarch, 1958).
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worker is trained to perform larger and more varied tasks. Job

enlargement does not always mean higher wages. However, it does
imply that new opportunities for promotion will open to the worker,
which may result in higher 'pay. It also provides a more challenging
job. "Job improvement" is used here to méan that the worker should
be provided with an opportunity to pefform a more éhallenging-job——
larger, more variéd, and less repetitive. It will also mean that
the worker should be given ﬁore responsibilities and that his
chances of promotion--and thus higher pay--are greater within the
firh. Such opportunities may enable the worker to rcach his full
potentiﬁl——including self—fﬁlfillmentland inq;éased job productivity.
It may not be out of place to mention that however the terms are
défined and used, they all point to one direction, and'that is
betterment of the employed—but—presently—trapped worker. In other
words, "job improvement" will free the worker from the constraints
which limit his or her coﬁtrol over the jobs and the immediate work
environment. It will give tﬁé workers an opportunity to use their
skills to the fullest extent and thus take pride in their work and

derive satisfaction from it.

;BFor definition of jub enlargement see W. J. Paul, K. B.
Robertson, and F. Herzberg, "Job Enrichment Pays Off," Harvard
Business Review, March-April 1969, pp. 61-78; and J. F. Biganne and
R. A._§teward, Job Enlargement: A Case Study, Research Sevies
No. 25, (Ames, Towa: State University of Iowa, Burecau of Labor and
Management, 1963.).
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The main thrust of the literature available on job im- -~

provement is on "motivating" employees.la "Motivating" in this ﬁil 2
f

sense usually means causing workers to perform their job tasks at &T
the level requiredlfor tﬁé productive process té continue. The
majority of production process jobs involve repetitive tasks which
deny job satisfaction. These workers are told, in cffect, that
tﬁgy are not capable of performing complicated tasks successfully.
Furthermore, the concept of job simplification, which.is instituted
to maximize efficiency, prevents the worker frqm exercising any
control over the content of his job. -Thc assembly line production
furcther removes the control over the speed of his work. Since the
skills a worker acquires are so fractionated, they provide little
opportunity for vertical or even horizontal wobility. This stratifi-
cation of occupational structures tends to.trap workers—-—-especially
the young and the more e@ucated. They become dispensable parts of
a vast and complex machinery. Those who are alicnated by this system
emerge as disenchanted trapped workers who lack motivation.15 The

problem of worker motivation is further cbmplicated by the lack of

Aar

lAF. Herzberg, "One More Time: How do you Motivate Fmplovees?'"

Harvard Business Review, January-February 1968, pp. 53-62; W. J. Roche
and N. L. McKinnon, "Motivating People with Meaningful Work,' Harvard
Business Revicew, May-June 1970, pp. 79-110; M. S. Myers, "Who Are
Your Motivated Workers?" Uarvard Business Review, January-February

1964, pp. 73-88.

lSH. L. Sheppard, "Discontented Blue-Collar Worker: A Casc

Study," Mounthly Tabor Review, April 1971, pp. 25-32; C. R. Walker,
“The Problem of Repetitive Jobs," llarvard Business Review 28 (3),
1950, pp. 54-58.
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promoéional opportunities, bad working conditions, and no room for
creatiQity which further deny the worker his psychological fulfill-
n;ent.l6

"The lack of worker motivation is not self—perpéfuatihg and
sglf—sustaininé. Rather, it is reinforced by the existing circum-
stances of his work. It is in this regard that the concept of worker
motivation is advocated. There are those who claim that the only
way to motivate an employee is by giving him chnlleﬁging work in
which he can assume responsibility.l7 The challenging job permits
a feeling of achievement, responsibility, growth, advancement, re-

'cognition, and, above all, self-satisfaction and enjoyment from

work itself. Advocates of this position point out that the basic
needs of the workef——shelter, food, healith care, etc.--are fulfillcd.
Beyond_these basic needs are such nontangible needs as self-recognition,
job satisfaction, achievemént, promotional oﬁportunities, etc. The
only way a worker can aghieve these goals is through the opportunities
provided by job improvement. This job improvement works in two wayvs.
First, it attempts to provide opportunities to those who are already
employedt Second, the upward movement of already cmployed people
creates openings in the bottom which can be used to employ the
unemployed. |

Job improvement procceds at three levels: attitude changing,

remedial education, and job skills development. The success of the

6Juds0n Godding, "Blue-Collar Blues on the Assembly Line,"
Part I, Fortune, July 1970.

17

F. llerzberg, op. cit., and W. J. Roche and N. L. McKinnon,
op. cit. . ' : '
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program depends on the support system developed by the organization
which makes pre-training preparations, provides training support,
personnel help, involvement with the staff, etc.18 Other factors
which contribute to the success of the job improvement program are:
clear evidence of promotional bpportunities available to the worker;
worker participation in solving problems; and minimal division be-
_tween management's and workers' responsibilities.19
Thus far all the attention has been focused on thé problems

of the worker. The worker is entitled to all the help he can get in
his efforts to improve his lot. Employers, however, should not be
ignored. They play the crucial role in that they are the ones who
provide employment. So far it has been tacitly assumed that the
employers will do whatever is nacessary to improve the lots of the
employees. However, employers have to consider the costs and henc-
fits.of instituting such programs. If the.costs are too high or

the expected gains are not convincing, then-employers will not make

the efforts necessary to provide job improvement and growth oppor-

tunities for their workers. ‘
18L. Nadler, "Helping the Hard-Core Adjust to the World of
Work," Marvard Business Review, March-Apvil 1970, pp. 117-126.

9Judson Gooding, op. cit., Part 11T, Fortunc, December 1970;

C. R. Walker, op. cit.; and Roche and McKinnon, op. cit.
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process an organization service rather than a control.

34

There are several studies which document the success of job
improvement in sevcral industries.zo All the studies conclude that
job development is a viable solution to the various problems facing
both the employer and the employee. Typically, .the employce is
given an opportunity to exercise some conﬁrol over the content of
his job, given recognition for his achievcmehts, given more respon-
sibility, and evén given a chance to enjoy work itself. The combina-
tion of all these factors usually results in decreased production
costs, increased productivity, accelerated lcarning time and hence
reduced costs, fewer complaints and grievances, and eventually
larger profits for the employer. Thus job improvenment proves to be
mutually beneficial to both the employer and the employee. Further-
more, a job becoﬁes a vehicle for individual development which

facilitates the company's growth also. This makes the management

21

GJ. Macgregor, “Some Plants Prosber by Yanking the Time
Clock, Easing Employee Rules," Wall Street Journal, May 22, 1970;
W. J. Paul, K. B. Robertson, and F. Herzberg, op. cit., E. R. Gommer-
sall and M. S. Myers, "Breakthrough in On-the-Job Training," Harvard
Business Review, July-August 1966, pp. 62-72; M. S. Myers, "Every
Employee a Manager," California Management Review, Spring 1968,
PP. 9-20; and W. J. Grinker, D. D. Cooke, and A. W. Kirsch, Climbing
the Job Ladder, (New York and Washington, D. C.: E. F. Shelley and
Company, Inc., 1970). :

1 . . . . . .
There are many firms which are involved in the job improve-

ment program of one form or another. Some of the firms are: T.B.M.,

Texas Instruments, Alcan Aluminium Corp., Frecision Casteparts Corp.,
Corning Glass Works, Proctor and Gamble, A.7T.ST., Lockheed, Motorola,
Donnelly Mirrors, Inc., Bocing, Eastman Kodak, Westinghouse Corp.,
United Airlines, R. G. Barry (¥ootwear), and Bankers Trust Company

in New York. The diversification of these firms in itself speaks for
validity and success ef job improvement programs.
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Employccs attempe o operate in a manner which they believe
to be most cfficicnt. However, management today generally sces

little need to change its employment practices. Most managers

believe that opportunity for advancement exists within their organi~

. . i 22 .
zations and the workers have only to take advantage of it. Special
training efforts have usually been stimulated by specific skill

shortages, when an employer has been unable to hire the skills which

are needed in the labor market. In the absence of business crisis,
management is unwilling to change i;s proauction process or job
structure without an’ economic justification and an aséurancc that
production flow and profits will be maintained and improved.

The employers focus their attention o+ matching existing
wvorkers and jobs, and not on upgrading to meet the job requirements.
They are reluctant to provide training bcc&usc they consider them-
sclves as businessmen and not educators. They are reluctant to
assume either the responsibility or the cost of training. Their
reluctance is further increased by the high rate of turnover which
reduces the potential return from trainidg invcstéent. It is a
part of the traditional belief that the frec market will meet their
needs, even for special skills.

The problem.of cmployer reluctance is further complicated
by the hostile attitudes of muany labor unions. The unions not only
distrust ﬁhc management but also rcsist.any change in the rigid--

structural-~patterns of jobs.. Labur unions often view job improvement

22A. W. Kirsch and D. D. Cooke, Upprading the Workforce:

Problems and Possibilitices, {(New York and Washington, b. C.: K. F.
Shelly & Company, Inc., 1971). : '
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programs as a threat to their'own existence aﬂd, hence, oppose such
programs.23 It is true that job improvement calls for greater
participation by.the labor force in the decision-making §r0coss.

But it does not ecliminate.the unions. Rather, job eniargement secks
to eliminate the policing role of the unions by seccking their coopera-
tion. At the same time, it attempts to enhance the position of the
union as labor fbrce's representative in.the decision—mnking process,
and creates an environment of trust and cooperation. The success of
the union in advancing the welfare of its members is not independent
of the growth of the firm; They both depend on cach other, and,
hence, they should cooperate rather than fight.

As the problems of productivity, discontentment, absentecism,
high turnover, etc., beceuc more acufe, the need for continuous
training programs, as propo:..J by job improvement, becomes more
evident. Even though there are attempts to automate every production
process, the human element cannot be eliminated. IE is argued that
aftei the elimination of simplified and boring jobs by automation,
the remaining jobs provide more freedom,/responsibility, and

dignit.y.z4 Thus, as long as the human element is involved, there is

"M. S. Myers, "Overcomjng Union Opposition for Job Enrich-

" Harvard Busincss Review, May-June 1971, pp. 37-49; Michacl

ment, '

. Maccoby, Principles of Humanizing Vork," AAAS Symposium on Tech-

nology and the Humanization of Work, December 27, 1971, Mr. Maccoby
points out that opposition stems primarily from union leaders because
success of such a program tcends . to undermine their position most.

24 '
F. C. Mann and L. R. "offman, Automation and the Worker: A

Study of Socinl Chanpe in Fowe, Plants (New York: llolt, Rinehart and

Winston, 1960); and R. Blavor, Aldcernation and Frecdom:  the Factory

Worker and his Industry, f.lcago: University of Chicapo Press 1964).
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the need for some type of job improvement program which is beneficial
to both the employgr and the cmployce.

The success of a job improvement progrﬁm depends, alheit not
entirely, on the structurc of the organization. ‘he traditional

organization which :..ximizes efficiency and which depends solely..upon

its blueprint of prescribed behavior is a very fragile system and

has little, if any, room for change. Such an organization attempts
to structure jobs on the basis of job content independert of any
consideration for the worker. The success of such aa organization

depends on the acceptability of its authority and its rules as

binding on the members. Such an organization consists of patterned

behavior; if its members misperceive the organizational boundary and

-misbehave in terms of it, they threaten the very life of the organi-

zation. However, the structure of an ovganization is to be found in

an interrelated set of events which return upon themselves to complete

and rencw a cycle of activities. It is events rather than things

which are structured so that an organization, like a social system,

is a dynamic rather than a static concept. Thus, in order to change

an organization, we must redefine the roles of the partiecipants in
25 , . . .

that system. Roles in an organization are interdcpendent. They

are filled by people, not by mechanical devices, and people have

other interests and involvements. In order to make work as the

ZSR. G. Hunt, "An Essay ‘on Profit Motive," Defense Manage-
ment Journal 5, 19069, pp. 06-11. Hunt argues that to change an organi-
Zation we must chiange the perception of the people.  However, the
results of most scudies indicate thatr the management has little desirve
to change its organization. Rather it is interested in changing
peoples' (especially its workers') perception of itsclf.
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principal interest and involvémont, an organization has to redefine
its roles. Physical attendance of a worker is not suflficient.
Active participation.coupleﬂ with attendance can be achieved onlvy
through sclf-motivation and self-interest in the'.job.26 In other
words, everything that does or can hdppen is dependent on every-
thing else that does or can happen; that is, all events are corre-
lated. Thus, the concept of cause and effcc; is discarded.

The review of the literature on worker participation begins
with the work situation without consideration of the forces which
shape individual behavior prior to cntering the world cf work. It
may well turn out that the impetus toﬁnrd greater worker participation
dgrivés more from pre-work experience than from conditions on the
job. For example, one might explore the changing role of education
in American society and its effect on the work attitudes of new
entrants into the labor force.

There has been a recent emphasis on.the close connection

between education and preparation for work, not in the narrow sense

6KaLz and Kahn state that the patterns of individual behavior
required for organizational effectivencss and functioning can be di-
vided into threec stages: A. Juin.ng and staying in the system which
includes recruitment, low abscenteeism, and low turnover; B. Dependable
behavior: role performance in the system which concerns meeting orv
exceeding quantitative and qualitative standards; and C. Tnnovative
and spontancous behavior: performance beyond role requirements which
cncompass cooperative activities with fellow members, uactions pro-
tective of system or subsystem, creative suggestions for organiza-
tional improvement, and self-training. Sece Katz and Kahn, op. cit.,
p- 337{ R. A. Katzell'goes cven further and suggests that the organi-
zationnl structure should provide freedom to take necessary action
by those who have ability and motivition to further its objectives.
Sce "Contrasting Systems of Work Organization,” Amcrican Psychologist
1962, pp. 17, 102-108. 1t would not be out of place to mention here
that the underlying notion is that an organization will be flexible
and willing to change.
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of specific skill training, but in the wider sensc of imprinting
specific role models that were congruent not only with thc labor
force requireqénts of an evolving industrial society, but also with
the objective of encouraging acceptance of the basic institutions
of that society. Thus, the educational structures have encouraged
order, discipline, acceptance of authority, and fitting in with the
things as they were.

. But our educational system is changing. Mbre and more,
creativity, originality, spontanieﬁy, and a healthy qucstioning.are
being stressed as the attributes towsrd whose development educqtion
should be oriented, and from whose development learning and analyt-
ical ability more easily flow. Clearly, then, this kind of schooling
will generate a sct of expectations whicli demand reasons not authority.
Although these changes in schooigng derive in large part from our
greater appreciatioh for what motivates learning, the potential con-
sequences for work-force behavior are far-reaching. Is it too much
to suggest'that forms of work organization which allows for greater
participation are needed to satisfy these expectations which our
educational system will increasingly impart to our youth? Should we
g0 further and explore whether there is a closer connection between
educational system and subscquent work-force orientation? is it
possible and/or desirable to restructure our education systom to
encourage more participative modess of behavior? 1If these are
desirable on other gréunds (uigf, more cfficient learning process,
better psychological support for the child, ctc.), ¢im we be indif-
ferent to thelr prospective implications for the orvganization of work?

Should such conditioning be more consciously and deliberately oriented
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toward a particular kind of organization of work in the future?
Although the answers to such questions do not lie ready at hand,
we must face now the issue of thinking more clearly ahout the con-
nections between education and work. ‘
The same kind of argument can be applied when we tufn to
other socializing influences such as the family and thg cultural
milieu. These institutions are changing rapidly, and in the same
direction of reducing the elements of authority and increasing re-
liance upon wore persuasive modes of influencing behavior. Here,
too, thesc trends come increasingly in conflict with past expecta-
tions about work-force behavior and motivation, and thus it is
likely that the organizhtion of work must give way in the face of

these powerful social forces.

Margaret Mead, in her book on Culture and Commitment (1970),

has distinguished among threce cultural systems. In one the children

"learn primarily from their elders--parents and grandparents. In

the secondachildren learn f{rom both their peers and parents. The
third cultural system is one in which children learn their attitudes
and values from their pecers. According the Mead, it is the latter
culture which exists today and which "represents what is to come."
In commenting over this deveiopmeht, one writer has stated that
"Today's youngsters have found the full limits of the pragmatic and
problem-solving approach to which we adults are so deeply wedded.
Such an approachAdocs‘not take into account all of the unintended
side effeccts.” By this he’mcans that past cultures tended to ignore
the consequences of this approach. Today's youth is equally inter-

ested in the side effeccts of certain types of action.
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IV. The Re-allocation of Educational Resources

The Question of Priorities

Socieéy today is confronted with growing demaﬁds for govern-
mental expeaditures in such areas aslcducatiou, welfare, proverty,
medical care, etc. The gap between these total demands and the re-
sources available to the various governmental units ic ever-widening.
As these various programs compute for the so-called "limited buck,"”
it becomes essential to determine priorities not only betwecen educa-
tion and other programs but also aﬁong the various competing groups
within education. The competition within education may be among ele-
mentary, secondary, and post-secondary (all types) leveis. And, within
edch of these groupings, one would find competition between academic
and vocational education at the secondary lﬁvel, between undergraduate
and graduate education at the post—seconda%y level, and between two-
year and four-year programs at the undergraduate level.

Given this competiticn for limited resources, it is clear that
priorities must be established. The priofities can be established
only on the basis of comparing the outputs (or objectives or benefits)
of various activities with the inputs.(costs) of these activities.

No longer can the educator lay claim {or more rcsourées simply on
the grounds that education is "good' and more education is "better."
The same argument'could be made for other social programs. Nor can

vocational educators continue to ask for "more" at the expense of
: I

1 . . . .
This section draws heavily from Now Directions for Vocational

Education by Carl J. Schaefer and Jacob .J. Kaufman, . ¢. MHeath and

Co., Lexington, Massachusetts, 1971,
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academic educators, or vice versa, without relating these extra re-
sources to the achievemeﬁt.of specified goals.

The fact is that there has been a misallocation of educational
resources.

When the allécation of resources in the intermediate and secon-
dary levels of ¢ducation are examined, one findé an overemphasis on
academic education (college preparatory) and an underemphasis on
occupational training. It has been asserted frequently that for
grades 7 through 12 approximately 80 percent of the schools® resources

are devoted to academic or a generally watered-down general curriculum,

. despite the fact that 80 percent of these youngsters will eventually

enter the world of work, either as dropouts or as graduates. Regard-
less of the precise percentages,.the allocation of resources is per-
verse.

The significant question is how this wmisallocation of re-
sources has developed and continues to be maintained. The answer is

1

five-fold: first, there is the general-stress on a "college" education

fostered by parents and educators, as well as society in general;

‘second, there is a tendency to ignore the results of research which

reveal thét there is a wide gap between the offerings of the schools
and the aspirations, neceds, and interests of youth; third, there has
been a failure on the part of educators to take cognizance of a large
group of youngsters (probably 40 to 60 percent cf the secondary school
population) whose needs are not' beiny met by either the acadcemic or
the vocational curriculum as presently constitutéd. These youngsters

have usually been "trapped" in a general curriculum; fourth,
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education has failed to evaluate appropriately its programs to deter-
mine the relationship between the resources employed (input) to the
objectives achieved (output) in the form of student pcrforﬁaﬂce, be-
havior, and aétitudes; fifth, education has failed to recognize the
achievements of a variety of experimental programs in various parts
of the country which are designed to meet the ﬁceds of " youngsters by
educating them iglterms which are relevant to them and useful tu the
world of work.

For these, and other reasons, it is clear that resources have
been inefficiently employed and badly allocated.

But, the question can be asked, what are the particular goals
of the educational system? How do we know whether or not they havé
been achieved? Can achievement of goals be quantified? Can we re-

late costs to the particular programs designed to achieve the goals?

The Goals of Education

Generally, an educational goal has been expressed in terms of
"improving the quality of education." It would be wise to state the
objective in more specific terms. 1Is the objective to have more stu-
dents accepted into college, or to have the students score higher on
standardized achievement tests, or to have more students obtain em-—
ployment at higher starting salaries, or to have the school reccive
a higher rating'by its accrediting agency?

| A statement of the specific objectives in specific terms
makes it easier to list and to evaluate the available alternatives.

Let us assume that the last alternative--a higher rating--is the goal.
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There are many ways to achieve a higher rating. One way is to improve
the physical facilities of the ‘school. This could be done through
refurbishiﬁg existing facilities or constructing new facilities. A
second way is to improve the quality of the teaching steff. This
could bé accomplished by in-service training, tuition refand for
courses, or salary incentives. A third way is to hire more teachers
who could be used either to reduce class size or, by keeping class
size the same, to give the teachers more time for preparation. A
fourth way is to hire teaching assistants to perform routine tasks.
A fifth way is to hire coordinators who would rearrange the instruc-
tional process and assign teachers to lectures, practicum, group dis-
cussion, tutoring, etc.
As indicated, to achieve the goal of higher accreditation
five general alternatives are possible. Séme of these might be re- -
~Jjected because they require funds which are. not available (new buildings),
or becéuse properly trained persomnel (teaching éssistants, coordina-
tors) are not available. However, the Qossible alternatives are con-
sidered in an explicit manner. Too often the decisions are made
without the alternatives even being suggested.
The example is too simple. It assumes that there is general
agreement as to the specific goal. The most bitter educational con-

" troversies involve the question of which of several possible goals
should be pursued. The degree.tp which the separate goals arc mutually
exclusive determines the &egree of bI.terness 1n the disputes. The
way in which the schools are now orgawized makes it impossible to pre-
pare a majority fpr cocllege and at the same time to give the disadvan-

; taged the type 6} assistance they require. Nor is it possible to
ERIC 9 |
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prepare students for coilege and also to give specific vocational
training of any depth.

Much of the controversy in education arises over such issues.
However, it is only rarely that they are stated this explicitly. In-
stead of a dcbate over the relative importance of various goals, there
is the hue and cry of various interest groups which attempt to mold
educational poliéy to éheir own ends. This type of pressuré is per-
haps inevitable in a democracy. But if educators‘are to assume the
role of professionals--a role to which they constantly aspirg——they
must bégin to act in the interest of those they serve. And this group
is not the citizens, the taxpayers, or even the school board. Tt is
their students. Educators should be guided in their activities by
more than commonly agreed upon values prevalent in their communities.
They should attempt to be both agents of social éhange as well as
agcutg of cultural transmission. As agents.of social change they
will have to make difficult decisions and be prepﬁred to defend them.

What is the basis for a recommendation that the goal of ecduca-
tion be drastically revised and that resources be re-allocated among
existing curricula? It is the recognition that acontinuation of cur-
ricula élong conventional lines will lead to a sharp division in our
society based on class lines cr family origins, rathcr'than o the
basic potential of the individual. The latter is more consistent

witl the democratic basis of our scciety.

50



47

The Question of Curriculum and Social Class

The highest priority for society is the education of its young.
The educational process is fundamentally designed to transmit a set

of democratic values. Examined from this point of view, the institu-

tions in our society for‘providing this type of educétion tend to
abdicate their responsibilitics when they divide youth into ”tracké"
or "curricula." This is not to imply that‘therc are no individual
differences or that there are no different interests of individuals.
But it is meant to indicate that individual differences in the learn-
ing process should not result in placing youngsters in "tracks" under
which they are stigmatized as "second-class" or even “"third-class"
students,

The tendency in recent years in most states; as a result
of the Vocational Education Act o£ 1963, and the amendments of 1968,
has been to develop area vocational 'schools. The reasons for such a
development are quite clear. The smaller schools cannot provide vo-
cational training in a variety of subject areas bLecausc of size. The
solution appearé simple: establish an area school that can serve the
needs of a larger geographic arca and proQide thé necessary diversi-
fication. it is assumed that we thus have an "efficient" usc of re-
sources.

But the "efficient" use of resources is not synonymous with
"least cost." A resource is used efficiently only if the results (or
benefits) tend to ekxceced the costs. Therefore, we must also be con-

cerned with output (the student).
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The development of area vocational schools tends to gstablish
more firmly a division of our youth along class lines. Middle-class
children tend to attend their local schools, to eﬁroll.in ﬁhe academic
(college prcpératory) curriculum, and to mo;é on to c&ilege or somc
form of post-secondary education. Children of working-class families
tend to be moved‘into the vocational track and to end up iﬁ the
working-class themselves, being denied the opportunity of upward mo-
bility. These social class distinctions should be minimized.

Another development which tends to maintain class lines is
the establishment of area vocational schools in ''suburban' arcas
where the more affluent, white, lower-middle class families recognize
the inadequacies oflthe so-called comprehensive schools in the local
community. There is a tendency for such parents to support financially
the development of such vocational schools. lHowever, in the urban
areas, whe?e the parents may be from the working class, both white
and Negro, the financial ability to support such schools through
taxes is quite limited. Thus, there may be a tendency to misallocate
federal aud state funds. The conurasts between vocational sch&ols
in the ﬁrban areas and arca vocatirnal schools in nonurban areas

are startling.

Education and Optinns

An esscntial ingredient of an educational system in a demo-
cratic‘socicty i Qro@iding the youth with equal educational and
social opportunities. To avail themseclves of such opportunitics
youth must be served in a wmanner which permits exploration and
choice, with the promi;é that any choice doecs not foireclose future

optiors.
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It is, indeed, unfortunate that probably the single,,most im-
portant factor influencing the direction of a youngster's life is his

family environment, a factor over which he_has no control. Thus, any

“youngster entering the school system with disadvan:ages which affect

his learning abilitics is immediately‘disadvantaged in a relative
sense. The equal treatment of youth at this stage of his growth, in
the form of equal educational cxpenditures, would still produce un-—
equal results. It would apbear.reasonable that any attempt to pro-
vide equal educational and social opportuﬁities would require unequal
expenditures for those youngsters entering schocl from relatively
poorer enviromments. Such unequal expenditures mean greater expendi-
tures for this group.

Concomitant with such resource re—allocation-is the necessity
that there be a multiplicity of choices and, when a choice is made,
that the student not be foreclosed from changing his decision. 1f,
as sociolcgists and psyciolegists assert, the future of youngsters
is heavily predetermined by family enviromment it would appear that
the schools should utilize every means to open up new vistas for
youth. That is, it is essentigl that the educational system provide,
through its curriculum and guidance activities, the means by which
the students can off-set these predetermined factbrs'ypich influence
their decisions. - Théreforc, significant changes in curriculum are
required and a néw approach tc guidance wmust be taken.

The curriculu& must be radically revised--in all nroas—;to
accept the concept that youngsters have the'abiliLy to learn and

that they do mot neced to be '"taught." Learning should be based on
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desperation the thought of four or more years of book
work. The rewards of education are remote. . . Some

of these youth may sense the value of education, but feecl
they can never persist threcugh school. They have been
beating their hcads against "a store wall for ten years

or more. Quitting school may mot solve any prcblems,

but it does give instant relief. '

What we are saying, in effect, to many of these low-
average youth is 'Look--going through high school is a
glorious adventure in learning and growing strong. 1It's
like climbing a mountain; you get to the tep, and you get
your diploma. But we notice that you have two left feet
and can't climb mountains at all well. So if you just
sit in class, keep ycur mouth shut, and don't get into
my hair, you'll graduate. We'll say you climbed the
mountain, even though you didn't really. I suppose
there are some other ways up the mountain and some spe-~
cial help we could give you, but we're so busy making hot
chocolate for all the mountain climbers that it's better
if you just sit there and pretend you're cilimbiug.'2

This observation summariées bettar than many tables and data
what the main problem is that faces education today. Essentially it
is a.question of finding "other ways up the mountain." Almost every-
one who is comnected with education would admit.that‘there is a large
segment of young people——estimates vary fro% 40 to 60 percent of the
school-age. population--vho déﬁnot really bencfiﬁ from their school

. .
experiences. This is not a new findinp, but the need to find ways
to help these youngsters profit from educéﬁion has acquired a new
urgency.

When the need for laborers and unskilled production vorkers

was high there was no need to design a curriculum for those studonts

who had neither the aptitude nor the inclination for the traditional

2 , , . .
J. A. Cullinane, "Improving School Programs fov the Educa-
tionally Nuplected," Guidance in American Bducation 11: Current Is-

sues and Sugpested Action, Ed. L. Landy and A. M. Kroll, (Cambridge,
1965), p. 251. ‘
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school offerings. These Htud;uts simply left school and found employ-
ment. Several forces is cuy soclety have acted to make this option
unavail ¢ to young pecople. Mandatory schcol attendance laws repre-—
sent the prime example of these.f01ces. Theée laws are rooted in the
most humanitarian of motives. Unfortunately, they causc many young-
sters to submit ;hemselvesi five days a week, to schooi experiences
which tend to deny their basic human worth and‘dignit). Too often

the "education exﬁeriences” of these youngsters teach only that they
are less able and less worthy than their more academi.cally gifted
classmates. .

Even if.there were n§ school atteudance laws, school witl.-
drawal would not solve many problems for this type of young person.
The labor market has little need for uneducated workers, and cmploy-
ers have been able to require a high school diploma as a criterion
for employmentl This is not because_the diploma indicates the grad-
uate has leained anything, but because it dées-indicate certain social-
ization traits §uch as willingness to accept authority, hsbits of at-
tendance and punctuality, and an acknowledgmcnp of the goals of middle-
class society. In shoxt, the employer believes, probably with some
justification, that the high school graduate will be a gecod worker.

It is precisely this.youngster——the one without any scrious
personal or social handicaps--that the schools have the greatest po-
tential of serving. With a shift in emphasis and a re-allocation of
resources, it should bé pqssible,to provide them with a usclul educa-

tion.
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Obviously the school expericices for most of the disadvan-

taged group is also 'not relevant," but to combine them with the

group which is separated as the "nonrelevants" confuses the problem,

The disadvantaged could profit from all theo suggestions made for nor-

relevants, but they need al iese and mofc too. The disadvantaged
need special help to overcor hie ﬂometimcs'chaotie and always de—
prived conditions of thoiv lLowes.

The nonreleva: .. a +ule, do not need this kind of assis-

tunce. They come from relatively stable homes where the necessities,
and even some of the extras, of life are provided. The father usually
has a regular job. The parents often urge their children to study
hard and get a goad education, but they do not engage in intellectual
activities themselves. The children thus internalize the goal of
upward occupational mobi;ity which is‘reflected in their parcnts'
regular work habits, but they do not sce thcvrolevance of traditional
academic pursuits to this goal. They sce fathers who have steady

jobs which yield the money that they someday hope to earn, but they

never see these iathers read books, write letters, or work problems

in algebra. They ask, in effect, how will the things the school

asks us to do make it casier for us to get jois?  The school answers,

in effect, stay in school until you get your diplomas and they will

make it easier to get jobs. The youngsters agree to the bargain.

They come to school, siay out of trouble, do enough to get by, and

receive their diplomaé.‘ fheit highlschool years are maiuly wasted.
By bringing relevance to the activities pursued in high

school this waste could be largely overcome. And relevance could be
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introduced by finding topics of~ihtcrcst, by showing the interrcla-
tionships among various courses; and by stressing the ways in which
the skills that the student learns in high school will be used when
he takes a juBl

Vocational education has many of these desirable features:
Its prescnt organization, nowever, tends to limit it to a small pro-
portion ¢f students. In its traditional form, vocational education
is gearcd to serve those students with firm occupational goals and
average or above-average ability. - Unfortunately, there are not many
students in our high schools who fit this description. The wide-
spread emphasis on a college educution as the surest route to a use—
ful and réwarding life tends to cust most of the above-average, and 1N
even many of the average students, into the college preparatory cur;ic—
ulum.

A flexible curriculum allows the student to defer specifying
a vocational choice. Many students at the high school level canrot
make such a choice. They have a certain direction and inclination
but they cannot specify the particular type of occupation they wish
to follow. The sclection of a specific program in vocational cduca-
tion involves more of a commitment to a vocational goal than most
high school students are able or willing to make. They ask: why
spend two or three years learning to do a job that I may not like?

An additional consideration that causes many students to avoid
vocatidnul courses is their dgs@rc to maintain future options. They
probably would not express their reasons in these words, but they are

aware that the vocational education curriculum limits the possibilitics
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open to them after nigh school. Although they are not academically
oriented, they feel.that going to college would be a "nice thing to
do." HMany are unwilling to shut themselves off from this possibil-
ity. Even many students in the general curriculum hold a vague hope
that somchow they will be accepted by a collpgc. These considerations
arc some of the major obstacles in attempts to attract more students
into the traditional vocational education programs.

Is there a curriculum to meet the needs of thesec youngsters?

Can the traditional vocational education curriculum £ill this requive-

Curriculum

Vocational education does have sowething to offer those siu--
dcnt; who are presently wasting their high school years by enrolling
in-the academic or gencral curricula. But this potential will not be
realized unless vocational instruction, as it is currently offered
along traditional lines, is limited to the talented few. What is
neceded is a new arrangement for a largce group of students in the
hgray" area who will be given a chance to explore the nature of many
occupations——au.arrangement which dnmonstrates‘the interrelationship
among courses and between these courses and future plans, which pro-
vides training in broad qccupational skills that can be used in a
variety of occupations, agd, finally, which maximizes the options
open to .the studént after he ]éans bigh school.

Is such a curriculum possible? It is, and it can be offered

with relatively minor re-allocations of resources and facilities.
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The first necessity is a commitment to do something for those stu-

.dents vho are usually ignored. Once this commitment is made the nee—

essary procedural arrangements can be organized.

There is one aspect that is essential--teachers of different
‘courses must be given time in which they can meet together to plan
the coordination of their instruction. Thi; coordination must be a
continuing weekly activity over the entire school year.

The educational process would no longer be scen as teaching,
but instead as providing the conditions for learniug. Providinglthese
conditions involves tailoring instiuction o the needs and interests
of the student, rather than forcing the student to adjust himself to
a predetermined curriculum. This is, of course, the issuec of indivi-
dualized instruction (or, rather, individualized learning), which
receives more lip service and. less effort than probably any other
aspect in educatiou.

Theré are many factors which go contrary to the“Fecognition
that each individual has his own learning style: state mandated
courses, college admissions policies for the evaluation of courscs,
textbook and course materials designed for uniform instruction, and
the teachérs' own training and experiences. All tend to perpetuate
the customary lecture-recitation forms. These factors also tend to
continue the compartmentalization of instruction.

The curriculum being advocated stresses individualized in-
struction across subject Jines. Teachers of the traditional subjects
would act aé resource persons in their own arcas of cxpertigc and

would guide the study and activity of the students along self-selected
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lines of interest. The students would proceed at their éwn learning
rates towards goals they had chosen for themselves.

It is expected that at the secohdary level much of this acti-
vity would be occupationally-oriented. Duriﬁg the senior high school
period most young people are interested iﬁ exploring the nature of
various occupations. The curriculum being suggested wéuld give them
the opportunity to carry out this exploration. Instruction in other
subjects could be related to the central theme of occupational explor-
ation.

It is at this stage that the special style of wvocatiznal edu-
cation could make its unique‘bﬁntribution. The youngster who is cssuen-
tially nonverbal can be.shown the utility of reading when reading
skills make it easier for him to follow the instructions for a machine
he wants to use. e can be shown how a knowledge of certaiﬁ scien-
tific laws wakes it easier for him to solve the particular problems
he encounters. He can be shown how to représent some problems in
algebraic or geometric terms and he can,see the advantages of manipu-
lating them in this style raﬁher than physically. All of these
learning experiences can be shown to be immediately relevant to the
problems he is trying to solve. Theré is a muéh higher probability
that concepts learned in this manher will be retained and applied in
similar situations in the future.

Along with an increase in tpe relevance of the materials
studied, the styie of verational cducation has several additional
advantages. It is projcect-oriented and the studént can cexperience
a sense of accomplishment, which producing uscful objects yields.

Such a sense of accomplishment this type of student rarely or never

experiences in the academic classroom. The instructional process of
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an occupationally-oriented type by its very nature tends to be in-
dividualized. The instructor works with thcAstudané individually
as they progress at different spceds on different projects. The
mood in a vocétional shop is Informal and relaxed, Rather than re-
quiring the students to sit quietly, they can move about to obtain
nceded materials or tools. As a final bonus, the instructor, Ly ob-
serving the studént's work, can sct standards for disciplined work
habits qnd personal responsibility.

It is quite evident that the recognition of the main problem
of occupational education, or even the development of an appropriate
curriculum, is not sufficient to solve the problem. An important in-

gredient in the process is the educational preparation of tcachers,

Teacher Education

To capitalize on the pétential inherent in this new curriculum‘
it is necessary to develop teachers who are broadly trained, who are
capable of working as mgmbcrs of interdisciplinary teams, and who have
an underséanding and sensitivity to the characteristics of students
whom tﬁis curriﬁulum is designed to serve. The role of thesc teachers
is not sc mpch to tecach as it is to establish a lcarning ¢nvironment.

A learning environment is made up of many elcments, most of
which have yet to be specifically identified. 7The one principle,
that is most generally accepted by learning psychologists, is that
behavior that is reinfozpcd tends to be repeated. The problem then
becomes oﬁc of providing situgéions which yicld reinforcements.

These reinforcements can be classified as internal and external to
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the individual. 1Internal, or self-administered, reinforcements are
those which give the feeling of satisfaction to persons when they
complete difficult tasks or "put in a good day's work." Externai
reinforcements include the approval and recogunition which one re-
ceives from others for his efforts.

The usual student, for whom school is not relevant, reccives
little of ecither kind df reinforcement for™“his school efforts. Since
he is not academically adept he has little chance Lo obtain approval
from his teachers or classmates. And, sirce schocl activities havo
1ittle‘intrinsic interest for him, it is a rare occasion when he will
feel satisfied about his own work. This requires more sclf--administered
reinforcement. However, to provide more external reinforcemcnt, it
will.be necessary to develop teachers whe can accept and approve tha
students on their own mzrits, Most tcacheré evaluate youngsters on
their ability to do college work. This st#ndard is, of course, totally
inappropriate to the large proportion of students who require an occu-
pationally-oriented curriculum. Teachers who have been oriented to |
the needs and interests of these students’and who are supported by a
sympathetic «d -inistration can use qOre appropriate standards.

Both of these elements are essential. Both the tecachers and
the administration wmust see the curriculum as a means of meeting the

needs of students. If these students do not perform as well as others

on a standarqdized test, the teachers should not be pressured to im-

prove this test performanco. If the administration applies such
pressure, the teachers will snbvert the curriculum and use it to teach

for the type of student performance by which they (the teachers) are
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cvaluated and if the students do not respond to this type of instruc-

tion-—and it is obvious they do not--the teachers will tend to re-

ject the students.

This is the cycle that currently prévails in the typical
general curriculum. The teacher is required to teach tool subjects
by ecssentially verbal means to students whese maic inteiests and
abilities are in.other arcas. The students do not respond to the
teacher nor do they perform well on those standards by which the
teacher's performance is cvaluated. The administration evaluates
the teacher by standards that the teacher can never satisfy, given
the mismatch between the curriculum and the students he must teach.
The teacher is thus frusgrated in his cfforts and blames tle students
for his failure. He thinks that if the students would only try a
iittle harder he could accomplish the goals the adwinistration has
set. The students, in turn, are aware of the low regard in which
their teachers bold  them. They too are bored and frustrated by the
materials the teacler attempts to make them study. The cycle of

mutually negative interactions is established and maintained largely

because of the inappropriate nature of the curriculum.

But even appropriate tecacher cducation is not c¢cnough. What
is required, in the final analysis, is strong educational administra-

tion andﬂlgadership, financial and public support.

¢

Conclusion

What, in effect, is beiug suggested is a complete restruc-
turing of the cducational system. It is a system based on the assunp-

tions that (1) youngsters have a capacity to learn, and do net have
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V. The Assessment of thiman Resource Programs

Tﬂe question can be raised as to the appropriate methodology
to employ in the assessment of programs‘designcd to improve and
develop our human resources. l

Since the 2nd WVorld War thefe has.been_an increasing awarcness
of the evils of widcsprend'and prolonged unemployment, ;nd the need
to improve the situation. liowever, for many.ycars there was contro-
versy about the basic causes of uncmploywent. Charles Killingsworth
was a strong proponent of the structuralist side, believing that the
prime cause was structural imbalaice, while members of the President's
Council of Economic Advisors at the time thought it was due to in-
adequate aggregate demand. There now appears to be some agrcement
that elements of both cxist in uncmployment.2

Influenced by those who believed that structural disequi-
librium was an important cause of unemployment, the Area Redevelop-
ment Act was enacted in 1961, folowed by thé Manpower DeQClopment
and Training Act in 1962. Both were designed to reduce unemployment
by retraining uncmployed workers using govermment investment., During
its years of operation, the MDTA haS»Eécn amended to reoricentate it
toward the hard-corc unemployed, because of criticisms that it was

not meeting the neceds of those for whom it was designed.

lThis section draws heavily from a paper presented at the
New York State School of Tndustrial and Labor Relations seminar on
"Urban Manpower Treunds and Problems in the 1970s." Cornell University,
October 6, 1970.

2 .

The main arguments .are summarized by Margarct Gordon, "U. S.
Manpower and Employment Policy," Monthly Labor Review 87, November
1964, pp. 1314-21.
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From the outsect, studies have been initiated to cvaluate tﬁé
retraining programs, and to attempt to answer the following major
questions:

1. Arc the retraining programs economically cffcctive and

effiéient?

2. Do such programs meet the nceds of the hardfcore unem-
ployed?

3. Can unémploymcnt be reduced by retraining programs,
without corresponding action to increase aggregate
demand?

4. Could/would retraining programs be carried on without
government sponsorship?

The purpose of this section is to prescut a brief survey of
some of the studies that have been undertaken and tﬁeir main results;
to point out their major limitations; and to exapine how far they go
in answering the above questions. Finally,-thgre will be a short
discussion of the implications of the results for public policy. and

the need for further research.

Studies on Training in General

Much of the methodology and many of ihe concepts utilized
in sperific studics.on retraining under the MDTA were borrowed from
studies aiwmed at evaluating training in general; for example, on-the-
job training and vocational ecducation. These have, in common with
retraining under the MDTA hut.uﬁlikc general cducation, mainly
cconomic objectives--to dmprove their income and increase their period

of employment—-which make the problems of evaluation casier.
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On-the-job Training. ~The carly work on ca-the-job training

was carried out by Gary Becker and continued by Jacob Mincer.
Bccker3 produced a thecory of investment in humnn'capita], that is
“"influencing future real income through the cmbedding of resources
in people," and applied it to on-the~job training. "Training might
lower current receipts and raise current expenditures, yet firms
could prefitably provide this training if future rececipts were suf-.
ficiently raised, or future expenditures sufficiently lowered." Ie
pointed out the difference between general and“specific training;
the former is equally useful in rmany firms, whercas the latter is of
use only in cne firm. With general training, the cost as well as
the return will be borne by the trainees, not the firm, in the form
of initiaily lower wages with the expectatién o} higher wages in the
future. If the training were completely spécific, the firm would
have to pay all the training costs, for no national enployee would
pay for training that did not benefit him. The firm will then be
very reluctant to lose him. Usually most training is a combination
of general and specific training, so the firm and traince will share
the costs. ‘

Jacoh Mincer4 developed this theory futhor in order to esti-

mate the amount of resources invested in on-the-job training as dis-

tinguished from formal education, and to estimate the rates of return

Gary §. Becker. "Investment in Human Capital: A Theoret-
ical Analysis," Journal of Political Feonomy, Vol. EXX, Parg 2,
October 1962, pp. 9-49.

AJacob Mincer. "On-the-job Training Costs, Returns and Some
Implications," Journal of Political Economy, Vol. LXX, Part 2, October
1962, pp. 50-79. '
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on such investments. Although a direct comparison of workers engaged

in on-the-job training with a group similar in all respects except

‘that they did not receive on-the-job training would have been

preferable, he was restricted by the scarcity and unreliability of
data. Instead, by utilizing Becker's thebry, he compared two average
income streams of workers differing by levels of schooliig. He

found that investment in on—-the-job training was a very large com-
ponent of total investment in cducation, and that the rates of

return were lower for the on-the-job training than for total

training at college level.

Vocational Education. TFrom these initial studies of on-the-

job training come others concerncd with evaluating vocational educa-
tion. These further developed the methodology and applicd it to
casce studins. There were usually two measures of program success—-—
improvement in income and a reduction in unemployment. In two of
the three studies considered here, the evidence suggested only

small returns to expenditure on vocational education, but in the

third the investment was shown to be worthwhile.
5 .
Acthur Corazzini,” in his case study of Worcester, Massachu-
setts, showed that in spite of the higher cost of vocational educa-
tion, there were still unfavorable differentials in pay. This was

slightly modificd Ly the effect of nonincome benefits, in that

vocational education could be viewed ns a social investment in

5Art‘hur Corazzini, Vocational Education, A Study of bLeneflits
and Costs (A Case Study ofi Ngrécﬁfer, Mass.), submitted to the Office
;E~Edggﬁzion, Department of Health, Fducotic and Welfare, August
1966.
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dropout prevention. However, he recommended a reduction of investment
in vocational education, and consideration of alternative programs for
- on-the-job training. Michael Taussig6 performed & similar analvsis
in New York City and again showed very small returns on a big invest-
ment. However, whereas Corazzini had assumed that the existing pro-
grams were efficiently operated, and, therefore, the investment
should be diverted to other.programs, Taussig realized that changes
were necessary within the vocational educidtion pregram, and he be-
! lieved that the failure was tied up with racialism.
A third case study considered was an analysis of vocational
X 7
versus academic education in three cities.’ Equal emphasis was
" given to the development of the broad methodology and.to the conduct
of the empirical study. Care was taken to properly control for
the socioeconomic factors; benefit data was obtained for a few years
follqwing graduation; the fundamental difference in the nature of
cducation frop other public investment projects was scrutinized; and
finally the different criteria for allocating resources were examined
to decide which was the most appropriate for the purposc. -

The results showed that additional public funds should be

spent on vocational-technical rather than academic education, if

Michael Taussig, "An Economic Analysis of Vocational Educa-
tion in the New York City High Schools," a paper prepared for the
Conference on Vocational Education, The Brookings Institution,
Washington, D. C., April 17-18, 1967.

Jacob J. Kaufman, Ernst W. Stromsdorfor
Maw Lin Lee, An Analysis of the Comparative (i

et . . . . : . At :
Vocational Versas Acadenic Education in Secow y sul-

witted to the Office of Eaucution, Department of chith,nﬁducntinn,
and Welfare, October 1967.
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ca 'y . > R - ..-
monétary indices are accepted as meoures of benefit and cost. But
SRR

.
4

the authors emphasized the danger§ of generalizing from a small
specific sample, and; like Taussig, pointed out that the conclusions
do nét mean that vocationﬁl-technical education should be continued
along traditional lines. Efforts shquld be made to determine the

degree to which the programs are being efficiently operated.

Studies on Retraining Under the MDTA

Thcfe have been numerous attempts to evaluate the programs
initiaéed undex the MDTA, but only a few which were specifically
cost-benefit anﬁiyses. It is, however, useful tc examine a sclection
of the others, partly to sce vhat mcasures of program success are
used and partly to compare conclusions with the cost-benefit analvucs.

Simple Evaluation Techniques. Harold Ldgerton and Robert

8 . . cas
Sylvester were concerned in their study morce with the ability to
practice the outcome of the MDTA programs than with cevaluating its
economic efficiency. However, they do provide valuable insight into
the efficiency of the original program, which is an aspect not re-

/
vealed by cost-benefit analysis, as shown above in the discussion
on vocational education. Their measurcs of program success were

the percent of trainees who complected the course and the percent who

were employad in the field of training. The correlation of program

success with the previous level of cducation, the degree of unemploy-

ment, and the amount of public assistance received was clearvly

Harold FEdgerton and Robert Sylvester. "The Prediction of
Outcomes of MDTA Programs--A Pijot Study," Contract No, OF-J-85-037,
Performance Researvch, lnc., February 1966, 19 pp.
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demonstrated; so to improve the success rate would exclude the people

, TR

for whom the MDTA was primarily designed. At the same time, however,

Ealahdd

it was shown that the predictors would be divi ded into two--those

3 Which relate to the characteristics of the tfainees,.and'those des-
‘cribing the program and management. It is by adjusting the latter

% that the program success can be inéreascd without changing the

§ " composition of the trniﬁces.

7

Similarly, David Puce]_9 was concerned with apprals ing the

efficiency of the original ﬁrogram in -terms of the potential of the

AL LT

rospective MDTA trainees for posr-training employment. However, in
(&)

1

i

s his attempt to obtain selection criteria which would reduce the

i possibility of dropouts, and unemployment afterwards, he only cx-

{ v .
amined the personal characteristics of the trainees. This is of

)] - .

i little advantage for overall ijwprovement of the program, as upgrading

; the quality of trainees reflects the purpose of MDTA. But it is of

i : .

?

¢ advantage in that Pucel is advancing on improved placement system

g for different occupational training, to take greater account of

3 .-
personal characteristics. Tor example, someonc with manual desterity

5

y will have more chance to succeed as a craftsman than as a salcesman.

Ti 1967 a Committee on Administration of Training Programs

was set up "to determine if there is waste, duplication, and

9 . o e s .
“David J. Pucel. Variahles Related to MDTA Trainee Employ-
ment Suceess, in Mlnwo‘opl, Wlln@tnLa 1OHUdth (uuxu1ndLlon Unlx in

0LClq)111onJl 1xh1Ln11(n1, and U. &. 0ffice of Education, February 1968
33 pp. C :

10 5, Department of Health, Fducat on, and Welfare, Report

on the Committeo on Administration ol Training Programs, Washington,

. C.: up011ntcndan of Dn(umunLu, Government Printing 0f{ice,

March 1968, 78. pp.
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incefficiency in adminis thlng ‘these programs as wany individual pro-

" Training

grams, and...to make recommendations for correction.’
programs ithin the concern of the Committee include those under
the MDTA, the Economic Opportunity Ac;, ahd various eddéntional acts.
They therefore range from on-the-job trairing and vocational educa-
tion to the Meighborhood “outh Corps and Job Corps. Although the
committee found that some Qas;e, duplication, and inefficicncy
existed in the neér]y thirty separate federaily supported johs, they
obscrved that these failings were rarely severc enough to vitiate
the usefnlness of these programs. They did point 6ut numerous pro-
blems of inefficiency, misuse, and delay, particularly in the out-of-
schoo1 Neighborhood YOuth Corps, but to them the single OKL im-
portant waste was simply due to the inadequate level of funding of
tgése training programs

One interest 3 comment i; the report reflects the state
of research in this field. "The committec decided not to undertake
any detailed economic benefit-cost evalunation of the various train-
ing programs, bhccause of limivations of time and resources, and
because of the nonexistence of benefit-cost evaluation models for
the various programs."

Fin&lly there is only one study at j;resent which specifically
cvaluates Neighborhood Youth Corps. Regpis WHlthcrll attempted by
cxperimcﬂtaJ control group comparisons and follow-up intervicws to

judge the program effectivencss in terms of work and community

llkcf'q Ho Walther. A Retvospective Study of the Bfficiency
Of the Cincinpnati Dut-of-ac hr\m Hedghborhood \oulh Corps li'_l opram, Con-
tract No. 81-09- 00—19, Lhoxyu \dﬂhlnhfﬂn UHIVUIHJty July 1067 70 pp.
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adjustment. This included resources such as individual evaluation

by the youth and by intcrviewers, employment records, and a number of

police contacts. Although the subscquent rate of unemployment was

still quite high and ecnrollees were not encouraged to return to

[SXTIPPY }

school full-time, the data from the study provided substantial evi-
dence that the youth were benefitting from the program. The differ-

ence with the previous studies is that the enrollees came strictly

i
2 froﬁ the disadvantaged youth.

% Cost-Benefit Analyses. While much can be learned from the
i above studies of‘retraining under MDTA, there was one serious

E limitation--nowhere vere the benefits considered in relation to the
] costs. IMany programs can be thought of which will yield benefits

H

; if the funds were available, but eventually the critical decisicn

¢ vill be to allocate the limited supply of funds among alternative

programz. It is for this reason that cost-beneflit analyses are of

o

particular use, although the advantages of the simpler studies
cannot be ignored.
. .12 . s .
David Page analyzed the retraining program in Massachusetts,
using a sample cof 907 retrainces. He stated the objectives of MDTA

“as the retraining of undercmployced and unemployed workers for nec-—

essary shills so they become more gainfully ewployed citizens, and
\ then procecded to analyze the costs and benefits of th program. He
assurced that all '‘costs would accrue during the training period, so

there was no need to reduce them to prescut value. Gross henclits

1 12Dnvid A. Page. YRetraiuning under the Manpower Development
. Act: A Cost-lienefit Analysis,'" Publiec Policies cditors John Mont-
gomery and Arthur Swithies, Vol. 13, 1964, pp. 257-2067.
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.g were measurced as the change in individual income streams: were summed
3 !

to give the average group income; were reduced to allow for the re-

Lt .
h duction of transfer payments in the form of unemployment compensa-
3 tion and welfare assistance, and for cyclical changes in the economy;
£ .

and, finally, were reduced to present value in order to compare with

3
.
A present costs. It was concluded that under the circumstances and
- assumption of the study, retraining was worthwhile and indced the
¥ :
A . . .
benefits were understated if redistribution of income ‘was taken as
9 an objective.
4
West Virginia, where some of the first retraining programs
3 .
4 under the Arca Redevelopment Act were established, was the site of
. . . - 13
3 further intensive study into retraining programs. Ernst Stromsdorfer
3 .
asked three questions in this studv:
2
1. Does retraining of thé unemployed pay?
: . : 2. Vhat are the variables affecting the relative success
R . . - .
= and failure of retrained workers in the labor market?
1 3. low do the variables affect different groups of workers
¢ exposed to training?
§
; ‘Using a sample of 1,379 West Virginia workers with 18 months' post-
, training labor-market experience, he concluded that for the sample
A .
i . - I
considered vretraining had a positive net effect on labor market
f success measured in terms of earnings and employment. Prior labor

force cxperience appearcd to be the most important dependent vari-

able. He stressed that additional work was necessary to establish

3. . . .
Lrnst W, Stromsdorfer.  “"Determinants of Economic Suceess
]

in Retraining the Unemployed:  The West Virginia Experience,” -
Journal of Human Resourvees, 1967, 23 pp. IR
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more precisely the differential benefits and costs of different
retraiping skills.

Alex Cain and Ernst Stromsdorferla wené furtherbin emphasgiz-
iﬁg some of the limitations of the study. The number éf observations
was considcred too small, particularly of women, and the comparability
of traineeé and nontrainces was a crucial assumption, which may not
bé”j;stified. One of.the major findings was the sizable differcnce
in the mecasured benefits of the training program among several socio-
demographic subgroups, for example the lower educated groups beue-
fitted more than women--but theigéliability of ﬁhis depends on the
adequacy of the sample size for subgroups. Although, despite cthis
heterogeneity among groups, it is concluded that the overall results
show benefits considerably in excess of ¢osts; it is also noted that
the basis for mcasuring payoff unfortunately contains biases which
tend to overstate benefité. |

Finally, Cain and Stromsdorfer comment that tle returns are
so high that one might ask whether or not the retraining would take
place in ;he absence of governmental programs. However, they sus-
pect not only that market imperfections may be pronounced, but also
that the trainees were of initially higher quality, and that they
obtained preferred trentﬁent in the job market because of government
sponsorship.

With the realization that the training programs were not .

properly serving the hard-core unemployed, amendments to the MDTA

14 . )

Alex Cain and Frnst Strouwsderfer. "An Economic Evaluation
of Covernment Retraining Programs in West Virginia," Retraining the
Unemploved:  Case Studies, Gerald Somers editor, The University of

Wisconsin Press, 1967.
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wvere cnacted. Michael Borusl5 thought that the "redirection of the
ﬁDTA to encompass the hard-core uncmpléycd will consequently influ-
ence the economic effectiveness of the whole rétraining program."
Sd_he tried to estimate the economic costs and benefitslof retraining
the hard-core Qnemployed. He included such factors as literagy
training, increased subsistence allowances, and higher dropout

rates because those Qho.are now attracted are less highly motivated,
and showed that the average cost»of retraining couid easily increase
by 50 percent. Assuming that thdé supply of funds is fixed, this

could feduce the

number of workers to be trained by a third.

Borus thought that the benefits did not always, justify the
' society does not derive any
greater benefit from retraining these workers. The 52-week limit

to the. length of training period may not be long enough for the
realiy disadvantaged to leﬁru a job. But thé study did not consider
the noncconomic benefits to be gained by retraining these workers,

and woreover there are situations when retraining the hard-core

unemployed worker would he uscful, for example if all jobs require

-a degree of training and skill or there is a large proportion of

unskilled unemplcyed labor force.
Two further studies were performed by Michael Borus. T7The

. s . C . . .16 .
first was in Michigan in conjunction with Einar Hardin, in which

5Michnel Borus. "The Cost of Retraining the Hard-Core
Unemployed," Labor Law Journal, Sopiember 1965, pp. 574-583.

GEinur Hardin and Michael Borus. "An Veonomic Evaluation
of the Retraining Program ie Michipgan," Procecdings of the Besiness
ad Eeonomic Statistics Scction of the Arerican Statistical Asso-
cirtion, 1966.
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E many of the problem: were stressed. In particular the diff{iculties
&
of intcrviewing were cmphasized, and the possible resulting bias
i - : .
L because of the failure to locate highly mobile persons. Also,
¢ social benefits may be overstated in periods of large gencral unem-
<
i _ v
ployment, when retraining primarily redistributes jobs in favor of
! trainees, and understated when there are prénounced labor shortages.
17 . . . .
. The other study was of 373 workers in Connecticut, in which re-
i
’ training proved to be a useful method to increase employment when
4 occupations existed with insufficient labor supplies. His effective-
t
ness depended on the existence of Borus, tried in particular to
;Z
: estimate the economic costs and benefits pertaining to the individual
. v government and cconomy, and, like Cain and Stromsdorfer, concentrated
i
i . ,
on the sponsorship of the program, and concluded that neithor firms
i nor individuals retrain to the extent that is socially optional.
! .
. MILthe burdeu of :tbe costs of retraining were placed on individual
#
: .
P ‘workers, many weuld not enter the courses. Yet, at the same time,
p the benefit-cost ratic of the economy would be unaffected by the
change in sponsors, and would remain greater than 60. The logical
§
‘ conclusion is thet the individual sponsorship of retrairing involves
the possibility of great loss to the economy." Borus cancluded
1
& . .
' that alternative wmethods of improving the labor market should b w.ed
i in tontunction with retrainiag, since retyvaining is net a {ree good.
: ' v
i
i
N
: 17Hichnc1 F. Borus. YA Bencfit-Cost Analysis of the Feonomic
Effectiveness of Retraining the Uacmployed,” Yale Leonomic Essays,
. 1967, pp. 371-429.
LY
3
]
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Limitations of Existing Studics

Although the studies described above go far in evaluating
retraining programs, there are still limitations to their usefulnéss,
and dangers in placing too much reliance on éhcm fér poli~y deccisions.
Onc of the major limitations is, of course, that the trasiting pro-
grams are so recent, and that there is no indication ye# «f i
permanent the income and employwmont gains will be. This can only be
crased by time, and follow-up studies of those already undertaken.
The usefulness of the cxisting studies is mainly in determining the
methodology and making conceptual difficulties more explicit.

Cain and Stromsdorfer pointed out that the assumption of the
comparability-of trainces and control group was crucial. However,
cven with the use of regression analysis to discount for variability
between the groups, it is still uﬁlikely that thce groups are fully
combarablei On the one hand trainces may be more job-oriented, and
on the other hand they way miss excellent j&b opportunities which
will not be repeated. But at least this-method is an improvcment
on that used by earlier'analysts where the before-training position
was compared wilh.'h: after-training position of the same people.

It is also rclacively insensitive to cyclical changes which can
produce distortions of the gains.

Burton \\’cisbrodl8 examined the cffects of training programs

on third parties and, in particular, the possibility of a

18 .
Furton A. Weisbrod. "Conceptual Issues in Fvaluating
I'raining Programs," Monthly Labor Review, Octoher 1966, pp. 1091~
1097. T '
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displacement of nontrainecs by trainces. This may depend upon the

level 6f total demand in the economv as well as on the degrcé of
imperfection in the market, buf "neither the facts nor the underlying
igsues...arc clearly understood.”™ The opposite case may also occur,
that training of additional workers with relatively scarce skills
could break resource botthnecks. thereby expauding employment,
productivity, and income among other workers. Another consideration
should be that if the training programs were cut back, what would

be done with the resources nmade available?

Closely related to this is the issuc of the distribution of
net benefits. In the studies, the two objectives generally considered
werc an absolute gain in income and an absolute gain In cmployment,
but thﬁs inay be undereétimating the beunefits, for the sure amount of
income will mecan more to the very poor. Econbmjsts usually separate
the .distributional effects from the e?ficiénéy effects and concentrate
on the latter. It would be very valuable, however, in considering

“ - .
retraining programs, to know more about the characteristics of the
specific groups that rceceive benefits and bear costs.

Onc important difference between those studics of retraining
using the simplér techniques and those using cost-benelit analyscs
was in the measurement of benefits. The former included work and
comnunity adjustment, and in one case used the nuwber of police
contacts as an index. The latter was solely concerned with economic
benefits.  lHowever, évcn among the cost-bhenelit analyses there was
disagreement. Borus viewed only those who gﬂcd their training sub-
sequently as benelitting from the training progroms, while Somers

and Stromsdorfer considered all those who graduated as benefitting.
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Others indeed consider that even attending part of the course may
have beneflit by making the trainee more work-oricnted.

Some of the study authors commented that they suspected that

" the quality of the trainees was above average. This is also the

. , .19 .
contention of a paper by David Sewell, who considered that the

experience of the trainecs analyzed was generally of minor interest

. to the poverty program. The really hard-core unemployed were ex-
3 I ploy -

cluded from the training programs by the aptitude requirements and
their dbmplete lack of motivation. Those succceding were only the
"temporary" poor who may hsve been able to improve their position

without government assistance.

Conclusions and Implications

Most of the studies showed that job retraining was economically
efficient under the conditions as pertaincd prior to the amendments to
the MDTA. But the crucial variables were shown to be the factors

affecting the quality of the traineces. Changes in the programs and

- in administrative procedure--tn prevent delays, to ensure good place-

ment evaluation, and to hélp to prevent dropouts——will all cause some
improvemegts in officiency, but it is unlikely that these could com-
pensate for a reduction in the quality of trainees.

Thc'quostion which is still unanrwerced is whether the reorien-
tation of the training programs toward the true "disadvantaged" is

cconomically efficient and of fective.  Sewell pointed out that the

lgDavid 0. Sewell., "A Critique of Cost~Feneflit Analyses of

Training," Monthly Labor Review, Sceptember 1967, pp. 15-51.
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results obtalned from the early training schemes cannot bhe applied

to job corps and to the more recent schemes. Rorus went so far as to

e

oppose the newer programs on the grounds that the benefits to socioty

were so much greater when the traince was of higher quality. Tt may

weaTinm

be, however, that the criteria for one set of programs are not

applicable to another. Research is therefore needed urgently on this

aspect of training programs.

It is doubtful whether retraining programs could he carried
? on without government sponsorship. There is no couclusive evideuce
on this, but it is freduently suggested that the social returns are

greater than the private returns. Morcover, if nonmonetary henefits

‘ ’ were included, such as a lower crime raie and a well-educated popula-
tion, the social returns would be even greater. There is also no
conclusive evidence azbout whether uncmployhcnt can be reduced by
retraining without corresponding action t6 increase aggregate doooind.
; &
All of the authors were aware of the possibility of a trained worker's
simply displacing an untrained worker, according te the state of the
econony at the time. 4
.Finnlly, the need for further vesearch must be emphasized.
The mumber of studies in this field is not very numcrous, and
analyses of Job Corps and Neighborhood Youth Corps are particularly
lacking in the present day. When uncmployment and poverty are
foremost among, the natjonal prcblems, it is vital that the effeet

of programs designed to retrain the poor shonld be clearly anderstood.
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h'!I' The - Need for Planning
VAV - T

LSN

The concept of nlanning, let alone its practicc,.is very
foreign to all cducators. They continue to assume that "all things
can be done," as if they had unlimited fundg. Nof can they visual-
ize the restructuring of the cducational process by which better
education can be achicved even with the same funding. ‘They refuse
to recognize that learning is a lifetime process and that they must
provide conditions for learning and not just " cach." It is not
enough for vocational education to train youngsters for an occupa-
tion, place them invjobs, and then forget them and allow them to
struggle in the rapidly changing world of work. Youth musﬁ be
trained to know how to learn new trades.and occupations, either on
their own or from educational institutions in commuuities which are
concerned with more than trainiuf a specified age group.

Although Congress has specified the development of state
plans for achieving certain goals——includiﬁg nondiscrimination on
the basis of sex and race, school administrators do not know how
to plan for these goals. Thev "must be carefully taught." This
peint can be illustrated in connection with a discussion of dis-
crimination against women in vocational education.

Some étate administrators think that the mere anmmouncement
of a prlicy ngainst,disérimination meets the requirements of Congress.
local school administrators think that the mere announcement thad
young women can enroll in any vocationnl program is sufficient. And
others, who go dircetly to che junior high schools with counselors
and even some young women to explain that there is no discrimination,

think such approach is sufficient.
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There are, however, subtle institutional and other inhibitiug
factors operating. An illustration from aunother arca may be useful.
An official of a large public utility in a large urban arca once
explained that it is not cnough to announce publicly that it dis

"an equal opportunity employer."

A young Black may have never uti-
lized a transportation system from a ghegto area into the business
district. Hc/§he may ﬁcvcr have entercd. a large business building
with a battery of elevators and elevator starters. ‘fle/she may never
have confronted a receptionist on the appropriate floor. He/she

may never have.taken aptitude tests.

Similarly, young women face similar problems such as teachers
who ave uunsympathetic to their enrollmant in traditional male voca-
tional programs; toilet facilities in vocational schools--particularly
in the areas of traditional male programs--do not exist for young
women; and peer pressures- from their female and male. fricnds may be
great. » .

To what extent do teachers and administratbrs in vocational
programs discuss these issues not only amcng themselves bui uvith
bbth the female and the male students?

In the broad area in the attainment of certain social goals,
Congress has generally assumed that the lcgislating‘of Lﬁééo voals
is sufficient. Unfortunately, in our society man is moved by his
stroungest motive and not his highest motive. Congress should pro-
vide for a system of finnnciul incentives for the attaimment of {ts
goals. States should be allocated fundg not only on a so-called
"equitable" basis, but also in velation to the achicvement of

legislative goals. In turn, states should r1cimburse schools only
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if similar goals are achieved. The incentive system should be such
as to reward the achievers and penalize the failures. Why not apply
to schr ol administraters the same pass—fail syétcm they have imposed
on students?

What dbeé one recoumend in order to change the vocational
programs wien confronted by a variety of péc&hologicul and =societal
barriers which have exiéted for centuries? How dees one change the
attitudes and beliaviors of employevs, boards of educators, school
aduinistraters, and federal and state officials? llow can we change
the atfitudes of parents?

These are difficult and complex questions. A Swiss historian

once said that "the essence of tyranny is the denial of complexity."

At the risk of being tyrranical lei me suggest the following:

1. That the use of an incentive system be consgidered so

that schools afe rewarded if they acﬁieve'certain
socially desirable goals.

2. Funds be made availablg possibly through an incentive
system--whereby schools are reimb i~sed for extra efforts
in counseling, in-service training for school admini-
strators and teachers, and cducational programs for
parents and employers.

3. Employefs be subsidized for acting in a manner consis-
tent with the poals established by Congress in the fotm
of tax benefits or éuﬁsidics.

4. Tunds be made available for the training of administra-

tors at the federal, state, and local levels in the

33
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i arca of planning. The statc of the art of uvianning is
] .
considerably ahead of its practice.
3
¢ 5. Rescarch by experimentation should be supparted.  And
i this research can best be couducted by social and be-~
[ v . _
havioral scientists who, too often, have been ignored
i
! by vocational educational administrators.
§ In the conduct of rescarch, particularly involving experiments
3 .
which require the cooperation of existing instituiions, many obstacles
!
§ . . .
; i.ave been encountered and most, if not all, can be overcome.

!

First, therc tends to be a strong aversion to the word "eval-

s e

" reflecting the fact that the institutional personnel feel

vation,'
threatened -and, therefore, become exceedingly anxious. To the ecxtent

to vhich the issues can be put in objective terms, e.g., "a study

of the factors which influence. . .," the fears of officials can be

minimized. ' .

In many projects the rcscarchcr is confrqﬁgcq with the problem
of obtaining adequate data, adequate in the sense that théy were con-
sistent with the objectives and methodology of the projects.

In the conduct of cost-cffectiveness studies, for example,

: it was founq that the Kinds of data collected were unsatisfactory,
tending to follow accounting principles rather than economic principlces.

P One illustration might suffice: there are usually data on, say, average
costs, but the appropriate decision can be made only on the basis of

marginal costs. S e
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Probably no other country generates more data about its ccon-
omy than the United States. Yet, when basic decisions are to be madce
about the effectiveness of a public program little, if any, data are

available on the basis of which a reasonable decision can be made.

In a recent paper presented to the American Economic Associa-
pap

tion, Charles L. Schultze explains this as followus:

First, our existing data systems—-which, what-
ever their weaknesses, have performed well for macro-
policy decisions--are highly imperfect or completely

useless as a neasure of performance and a means of

setting goals in the micro areas of social progranms.
Second, we have little knowledge of the micro pro-

duction functions connecting program inputs with

program outputs in most governmental social programs.

(Italics in original.)

Schultze points out that, in the past, social policy was con-
cerned with aggregate demand measures, regulation of the private sec-
tor, and income supplements. The more recent programs have been
more concerned with changing ''social behaviov and social inétituLions,"
requiring knowledge of what Schultze rcférs to as '"social production
functions," requiring different types of data. Dnta‘of this type cﬁll
for experimental ‘programs which permit a carceful analysis of the pro-

cess (social production function) by which certain results are obtained.

o
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VIiY. Conclusion
3 .
%
A The purpose of this paper is to cmiphasize:
3 - |
d First, that the educational process must be understood as
x only one segment of human resource development.
z . .
Second, that certain significant structural changes are
§ taking place in the labor market and that our cducational ‘institu-
& .
tions are not responding to these changes. A failure to respond
3
g will mean either the developument of serious social problems or the
3 development of new institutions which would meet these ncw challenges.
H]
Third, an understanding of these changes and the development
2
3 of appropriate responscs rcquires the expansion of interdisciplinary
rescarch along experimental lines.
3
' ~ . s . .
% Fourth, a restructuring of the educational system is required,
3 given the received knowledge to date from the various social and
behavioral sciences. This calls for an examination of how existing
] educational resources are allocated.
4
Fifth, to restructure- the educational system and to reallocate
P :
i
4 resources requires continous research on the assessment of human re-
i source prograas, of which cducation is one component.
i :
Finally, educators must begin to develop a planning mentality
i
! which takes account of goals, alternative approaches to the achieve-

ment of these goals, the constraints which confront chese alternatives,

R their costs, and their results.
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